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iINTRODUCTION
The central importance of promotion in any 
system of public service management has been stressed 
by various authorities on public administration. As 
Willoughby puts it, ’’Certainly it is difficult to 
exaggerate the extent to which the working out and 
operation of a proper system for handling this branch 
of personnel administration (i.e. promotion)
determines the efficiency of the personnel system as a
1
whole." Other authors such as L. D. White, Herbert A. 
Simon, and William E. Mosher are no less emphatic on the 
central place of promotion in personnel administration.
Of the evil effects of a bad promotion system
Professor White says that it "harms the service not
merely by pushing ahead unqualified persons but also
2
by undermining the morale of the whole group." An
3
earlier author is even more emphatic:
If promotion methods fail, the fact is known to all the 
personnel affected, and, more surely and universally 
than any other defect in personnel methods, breeds 
discontent, diminution of incentive, and general 
impairment of morale.
1. W. P.Willoughby, Principles of Public Administration, 
1927, p.298.
2. L. D. White, Introduction to the Study of Public 
Administration. 1955, p.379.
3. Meyers, quoted in Willoughby, Op.cit., p.299.
ii
The importance of promotion from the employee’s
point of view has been pointed out by practically every
writer on personnel administration. Let us quote one of
4
the earliest and most eloquent passages on the subject:
The actual promotions given to employees tend to create a 
contented, stable, and efficient personnel. The 
opportunities for promotion held out to employees have a 
similar effect. They operate as fundamental and 
far-reaching incentives. They affect the success with 
which suitable workers are originally recruited; they 
determine in large part the success with which employees 
are retained; they affect the efforts of employees in the 
direction of training and self-improvement; they affect 
the maintenance of proper discipline; they determine in 
large part the good will and enthusiasm that prevail, and 
they determine in large part the standards of efficiency 
that are maintained.
Professor White puts the same thing in a nutshell in his
remark that ’’the hope of timely promotion is so normal
and so widespread that the influence of a good promotion
5
system is all-pervasive".
Most writers on bureaucracy and public 
administration expatiate also on the importance of 
promotion to a career service. The doyen among them,
Max Weber, holds it to be one of the five characteristics 
of ’official position’ that "The official is set for a 
career within the hierarchical order of the public service; 
he moves from the lower, less important and lower paid to
4. Procter, quoted in Willoughby, Op.cit., p.299
5. L.D. White, Op.cit., p.379.
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the higher positions’*. Professor W. J. M. McKenzie
describes a career service as a contract between an
employer and employee wherein the former offers the
latter security of tenure and promotional opportunity in
7
return for full-time lifelong service. American authors 
are equally emphatic in pointing out the close relation 
between a career service and promotion, at the same time 
lamenting the gaps in career opportunities in their 
Federal and State services. Indeed, promotion 
presupposes not only a career system but also the 
arrangement of positions from less responsible to more 
responsible ones in a hierarchy with increasing salaries - 
in a word, classification.
Apart from the accepted importance of promotion 
in public personnel administration, the system by which 
any member of a group (bureaucratic, feudal or tribal) 
advances from its lower to its higher rungs is of interest 
to the sociologist and historian as a characteristic of 
that group and its surrounding milieu. Among the 
extinct bureaucracies, promotion in the Chinese civil 
service could be recommended by any official above the 
third ranx who was at the same time fully responsible to
6. Gerth and Mills, ’’Bureaucracy” From Max Weber :
Essays in Sociology, 1947, p.203.
7. W. J. M. McKenzie and J.W. Grove, Central Administration
in_____. Britain, 1957, PP* 120-1.
iv
the Emperor for the devotion or dereliction, success or
8
failure of his choice. Advancement in the Ottoman
administration was based on a ruthless competition in 
9
showing merit. In the decadent Moghul Imperial services 
or the overgrown civil service of Louis XIV’s France it 
went by corrupt methods. On the other hand, Napoleon 
fired the imagination and got the best out of his army 
by his idea of a "career open to talents”. Each of 
these "methods” was intimately related to the limitations 
of the contemporary society and the new needs of new 
times.
We have shown from the words of eminent
exponents of public administration the great importance
of promotion in administering any public service. 'We
have also referred to its interest from a sociological
point of view. In spite of this importance and interest,
detailed empirical studies of operating promotion systems
are few and far between and these few mostly form parts
of p rsonnel studies of American State or business
• 10 
bureaucracies or instrumentalities like the T.V.A.
There is a definite dearth of such studies on government
8. Lawrence J.R. Herson, "China's Imperial Bureaucracy - 
Its direction and control” Public Administration 
Review. Vo1.XVII, p.47.
9. E. N. Gladden, "Administration of the Ottoman Empire 
under Suleiman" Public Administration.(London), 
Vol.XV, pp. 190-1.
10. E.g. Robert 3.Avery, Experiment in Management, 1954.
Vbureaucracies particularly in countries of the British 
Commonwealth.
Th© reasons are not far to seem. The easier 
and more obvious subject of recruitment to the public 
services or the more precise and popular theme of 
administrative law tempt away the first few workers in 
the field. Recruitment is more easily and fully 
studied from printed sources such as Acts, Regulations 
and Reports; its relation to the broader social system 
is more evident for recruitment is the diversion of a 
part of the wide social stream into the bureaucratic 
channel; and its connections with the educational system 
and the general employment situation are even more 
obvious. Similarly, administrative law is studied 
almost completely from printed reports of cases and 
decisions and ever since Lord Hewart approached a 
publisher, its popularity has been assured. As 
against these, the relation of the public service 
promotion system to the ethos of contemporary society 
tames some effort to discover and the system cannot be 
adequately studied from printed reports, Acts and 
regulations without access to official files including 
the current and the confidential. Both these deterrents
c o u ld  f o r t u n a t e l y  be overcome by the  p r e s e n t  w r i t e r :  
as a r a n k  o u t s i d e r  to A u s t r a l i a  w i th  an e n t i r e l y  
d i f f e r e n t  b ackground  he was in  a p o s i t i o n  t o  see  th e  
s p e c i a l  f e a t u r e s  o f  b o t h  h e r  p ro m o t io n  and s o c i a l  sy s tem s  
w i th  some d e ta c h m e n t ;  and t h e  u n l i m i t e d  g e n e r o s i t y  o f  t h e  
P u b l i c  S e r v i c e  Boards  and d e p a r tm e n t s  o f  the Commonwealth, 
New South  Wales and V i c t o r i a  i n  th ro w in g  open  a l l  t h e i r  
f i l e s  p a s t  and p r e s e n t ,  c u r r e n t  and c o n f i d e n t i a l ,  made an 
ad eq u a te  s t u d y  p o s s i b l e .
A few words must be s a i d  abou t  the m e r i t s  of  the 
s u b j e c t  i n v e s t i g a t e d ,  i t s  l i m i t s  and l i m i t a t i o n s  and my 
methods o f  a t t a c k .  The s u b j e c t  s u g g e s t e d  i t s e l f  to th e  
w r i t e r  b e f o r e  he s e t  f o o t  i n  A u s t r a l i a  f rom a few
i n t r i g u i n g  rem arks  on p r o m o t io n  a p p e a l s  i n  P r o f e s s o r
11
F i n e r ’s Theory and P r a c t i c e  of  l o d e r n  Government . I t  was 
a f t e r  some i n v e s t i g a t i o n  i n  A u s t r a l i a  t h a t  th e  w r i t e r  
d i s c o v e r e d  i t s  c o m p e l l i n g  m e r i t s .  C h ie f  o f  them i s  the  
g r e a t  v a r i e t y  of e x p e r im e n t s  i n  th e  f i e l d  of p ro m o t io n  
and c l a s s i f i c a t i o n  i n  t h e  A u s t r a l i a n  p u b l i c  s e r v i c e s .
There i s  the Commonwealth s e r v i c e  w i th  h e r  c l a s s i f i c a t i o n  
sy s te m  enmeshed i n  th e  c o i l s  o f  p u b l i c  s e r v i c e  a r b i t r a t i o n ,  
w i th  h e r  t r a n s f o r m a t i o n  from  an in d e p e n d e n t  C o m m is s io n e r ' s  
c o n t r o l  o f  p ro m o t io n s  to p ro m o t io n s  by d e p a r t m e n t a l  heads  
w i t h  a p p e a l s  to  the  P u b l i c  S e r v i c e  Board;  t h e n  comes
v i
11. pp. 8 b 2 -3 .  (R e v is e d  one volume e d i t i o n ) .
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Victoria with her small service and simple system of 
classification, with her independent Public Service 
Board with an employee representative on it but with no 
public service arbitration; and the New South Wales 
service has no less to offer in her powerful Board, 
controlling promotions, her system of salary agreements, 
her promotion committees and her spectacular open court 
for promotion appeals. The student of public 
adrainistration can compare and contrast the efficacy of 
different methods in solving a problem and the 
sociologist and historian can derive interesting 
conclusions from a study of the social and political 
antecedents of differing systems.
The main subject first chosen for study was 
promotion in the Commonwealth Public Service (as the 
federal services are Known in Australia) including 
its evolution from 1901 and the current practices - 
thanks to the founding fathers of the Australian 
National University who sited it at the hub of federal 
bureaucratic activity. This was enlarged as the study 
progressed to include detailed comparisons with the New 
South Wales and Victorian public services. As we have 
already pointed out, they are considerably varied and 
different. On the other hand they are also so closely 
related - indeed the Commonwealth derived all her public
viii
service traditions from these two States - as to make 
comparison and contrast fruitful.
The study is confined to public servants 
governed by the respective Public Service Acts and 
excludes statutory corporations and their employees 
altogether. In the Commonwealth Government over three- 
fourths of its servants are under the Public Service Act 
and only a minority under her corporations, whereas in 
New South Wales and Victoria the relative proportions 
are reversed. Corporations were excluded because, their 
structure and personnel systems are in many ways quite 
different from those of the public services proper. The 
officers under Public Service Acts on the other hand form 
a comparable group in Australia and can also be contrasted 
with their compeers in other countries.
secondly, our study excludes temporary employees. 
These were employed only for short periods in 
comparatively small numbers before the second world war 
and their employment was renewed (in some cases) from 
time to time. There are many more of them now, many are 
employed for much longer periods and some are even 
advanced from lower to higher positions. Still, under 
the various Public Service Acts, they are outside the 
promotion system; they have no seniority as such and when
iX
they are given more responsible work they are legally 
transferred or re-recruited, not promoted. Thus in 
spite of their significant numbers in the base-grades, 
they are rather peripheral to an enquiry on promotion 
systems•
A third exclusion is that of the large number 
of teachers in the State public services. Though they 
come under the respective State Public Service Acts, 
their qualifications, duties, problems and standards as 
a group are different from the rest of the public service 
and they are outside the main stream of bureaucracy.
Promotion to the position of permanent head in 
one way forms the top of the promotion pyramid. Indeed 
in New South Wales, it is no different in law from other 
promotions, being recommended by the Public Service 
Board, and the files concerning the promotion of all the 
present permanent heads were studied by this writer. On 
the other hand, such promotion is more of a political 
decision in the Commonwealth and Victorian services 
where it is statutorily the province of the 
Governor-G-eneral-in-Council and the Governor-in-Council 
respectively. It would appear that the Ministers make 
a more personal choice in Victoria but that in the 
Commonwealth they rely more on expert advice. Lastly,
Xt h e  p r e s e n t  group  o f  perm anen t  head s  i n  th e  Commonwealth 
. s e rv ic e  have  r i s e n  up from v a r i o u s  l e v e l s  and a re  n o t  
11 t y p i c a l "  p r o d u c t s  o f  the p ro m o t io n  p r o c e s s .  On the  
w hole ,  the  a v a i l a b l e  i n f o r m a t i o n  on th e  s u b j e c t  i s  
uneven ;  i t  i s  n e a r l y  com ple te  and r e l i a b l e  as r e g a r d s  
New S o u th  Wales b u t  i s  l e s s  so  r e g a r d i n g  the o t h e r  two 
s e r v i c e s  and would r e q u i r e  c o n s i d e r a b l e  c r o s s - c h e c k i n g  
by many s p e c i a l  i n t e r v i e w s .  I n  the  f i n a l  a n a l y s i s ,  i t  
was c o n c lu d e d  t h a t  the  a p p o in tm e n t  o f  permanent  heads  
p r e s e n t e d  s p e c i a l  f e a t u r e s  j u s t i f y i n g  i t s  e x c l u s i o n  f rom  
th e  main e n q u i r y ,  th o u g h  th ey  make t h e i r  a p p ea ra n c e  i n  
i t  i n  a h u n d red  o t h e r  c o n n e c t i o n s  as p r o m o t in g  
a u t h o r i t i e s  and o t h e r w i s e .
B a r r i n g  t h e s e  e x c l u s i o n s ,  t h e  Commonwealth 
s e r v i c e  i s  s t u d i e d  f u l l y  th r o u g h  a l l  a c t u a l  p ro m o t io n  
and p o l i c y  f i l e s  and r e p o r t s  b o t h  as r e g a r d s  the 
e v o l u t i o n  o f  the p r o m o t io n  sy s te m  f rom  1901 and as 
r e g a r d s  c u r r e n t  p r a c t i c e s .  But t h e  h i s t o r i c a l  s t u d y  of  
p r o m o t io n  i n  t h e  S t a t e  s e r v i c e s  up to  1945  i s  b a s e d  more 
on r e p o r t s ,  Ac ts  and r e g u l a t i o n s ,  the  o r i g i n a l  f i l e s  
b e i n g  c o n s u l t e d  o n ly  on some i m p o r t a n t  a s p e c t s .  The 
l a t t e r  l i m i t a t i o n  was n e c e s s a r y  to  maxe as b a l a n c e d  and 
c o m p le te  a s t u d y  as  p o s s i b l e  w i t h i n  two t o  t h r e e  y e a r s .  
But t h e  c u r r e n t  p ro m o t io n  p r a c t i c e s  ( a f t e r  1945 ) i d  b o t h
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State services were studied as thoroughly as in the case 
of the Commonwealth service through current files, 
registers, interviews and surveys. Another limitation 
regarding the States (outside this writer’s control) was 
the lack of detailed interpretative studies of their 
politics in this century, as compared to the 
Commonwealth. while the enquiry has not suffered in 
broadly interpreting the relation of administrative 
changes to political trends in the States, a deeper 
interpretation may he possible in one or two respects 
when future research may better reveal the pattern of 
party politics in this century in the two States.
To obtain more as well as reliable information, 
various sources were consulted and different modes of 
attach were adopted. In addition to files past and 
present, public service journals, newspapers, 
Parliamentary debates, Royal Commission reports, and 
various annual reports were consulted and many officers 
in service and in retirement were interviewed. The 
official case in files and reports was balanced against 
the association case in their journals; information in 
the Board’s files was checked with information in 
departmental files; and information in all the files was 
in many instances supplemented and checked by interviews.
xii
A number of sample or complete surveys was
necessary with regard to the current period. The
Commonwealth service had so grown in size that the
Board got permission from Parliament to discontinue
various returns from July 1948 but very soon they felt
the need of surveys and statistics for themselves to
keep tracK of their service. The first survey was
undertaken by their Research section in 1956 when this
writer began his investigations and since then it has
completed and published some of the results of four
12
useful surveys. In addition, this writer had access to 
the unpublished tables compiled from these surveys and 
much unpublished material in Mr. S. Encel's survey of 
senior administrators. But he had also to carry out 
some surveys of his own such as a survey of the opinions 
and preferences of promoting authorities through a 
planned questionnaire, a sample survey of Third Division 
promotions in the Commonwealth service in 1956 and
surveys of State services to match the Commonwealth
13service surveys. A further reason for all these surveys 
was to correct the effect of "living with the service". 
Working most of the time closely with a group of officials 
of the Commonwealth Public Service Board and departments
12. See Bibliography.
13. See Appendices.
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in Canberra and meeting mostly officials even socially, 
there was the risk of being subconsciously influenced to 
give greater importance to certain viewpoints. Complete 
population surveys or truly random surveys can expose 
such subconscious bias and correct merely impressionistic 
conclusions. This writer had, fortunately, few 
occasions for such correction.
Gathering information by all the foregoing 
methods and within the limits set out earlier, we attempt, 
in the following pages, first of all to describe 
empirically and objectively the promotion process in the 
past and present. The description includes chiefly the 
Public Service Acts and regulations, their administration 
and procedures as revealed in files and reports, and the 
criteria followed at various periods in making promotions; 
it takes note of the changes in the above from period to 
period ana the factors making for the changes; and it 
takes into account contemporary economic and political 
conditions that influenced promotion administration. It 
is not however confined to the purist pedantry of making 
the description a mass of facts and reserving consideration 
of even their mutual relation for a long final chapter 
packed with back-references. Instead a via media is 
followed: evident cause and effect relations are not 
suppressed in the description but argument is kept clear
xiv
from fact; the study is divided into three parts based 
on the natural division of administrative developments 
into three periods (namely the first two decades, the 
inter— war years and the current post-war period) and the 
developments are briefly interpreted and compared at the 
end of each part; the last two chapters are reserved for 
a broader general analysis on a higher level. Both 
description and analysis are made from two viewpoints 
(a) first to discover the relation of the promotion 
process to the contemporary social, economic and 
political needs and ethos and (b) to evaluate promotion 
practices and principles of public administration each 
against the other. This writer humbly believes that 
from both viewpoints this enquiry has borne fruitful 
results♦
-- o 0 o ----
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SUMMARY
Career services with recruitment at the 
bottom, security of tenure and safeguards against 
outside recruitment had been more or less established 
in Victoria and New South Wales before the end of the 
last century and the Commonwealth service took over 
these traditions. Under the strong control of a 
single Commissioner the efficiency of officers was 
judged by examinations and the reports of inspectors 
but procedural difficulties and central control 
irritated permanent heads. At the same time public 
service associations, grown strong after gaining access 
to the Arbitration Court were demanding promotion appeal 
rights. On the recommendation of McLachlan in his 
Royal Commission Report, promotion power was 
transferred to permanent heads in the new rublic Service 
Act of 1924 while the new Board (which replaced the 
Commissioner) determined promotion appeals of officers 
through the enquiries of Inspectors. The new Board 
also devised a classification of narrow salary ranges.
Under the new system departments like the 
P.M.CMs formulated their promotion procedures. But the
x v i
d e p r e s s i o n  g r e a t l y  r e d u c e d  p ro m o t io n  o p p o r t u n i t y  and 
r e t u r n e d  s o l d i e r s  were  f l o o d i n g  t h e  Commonwealth 
s e r v i c e  u n d e r  s t a t u t o r y  p r e f e r e n c e s .  The a s s o c i a t i o n s  
a g i t a t e d  f o r  an a p p e a l  committee  sys tem i n s t e a d  o f  
j - n s p e c t o r i a l  e n q u i r y  i n  p ro m o t io n  a p p e a l s .
During  a l l  t h e s e  y e a r s  V i c t o r i a  had  a s i n g l e  
Commissioner b u t  M i n i s t e r i a l  c o n t r o l  o f  s e r v i c e  economy 
r e d u c e d  h i s  powers i n  p r a c t i c e  and p r o m o t io n  o p p o r t u n i t y  
was ve ry  low. New S o u th  Wales s t a r t e d  w i t h  a s t r o n g  
Board and t h e  A l l a r d  Royal  Commission recom m endat ions  
in  1918 made i t  s t r o n g e r .  b o th  s t a t e  s e r v i c e s  s u f f e r e d  
as much as  t h e  Commonwealth s e r v i c e  d u r i n g  t h e  
d e p r e s s i o n .
The seco n d  w o r ld  war showed up t h e  need  f o r  
a new type  o f  o f f i c i a l  l e a d e r s h i p  and s t r e n g t h e n e d  t h e  
s e r v i c e  a s s o c i a t i o n s  who won some o f  t h e i r  demands.
In  th e  Commonwealth s e r v i c e ,  t h e  B a i l e y  Committee 
recommended e n q u i r y  i n t o  p ro m o t io n  a p p e a l s  by a p p e a l  
c o m m i t t e e s .  I n  New Sou th  W ales ,  a new open Cour t  was 
c r e a t e d  to  h e a r  a p p e a l s ,  w h i le  i n  V i c t o r i a  t h e  
a s s o c i a t i o n  s u c c e e d e d  i n  g e t t i n g  an i n d e p e n d e n t  
p o w e r fu l  Board w i t h  a s e r v i c e  r e p r e s e n t a t i v e .
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in the current period of expansion all the 
three services have quite high rates of promotion and 
the professional officers are particularly favoured in 
many ways. m  the Commonwealth service each department 
has its own variations in promotion procedure; the 
authorities feel the need for a new concept of 
efficiency but there is no unified movement or 
direction. in all the services, employer- employee 
relations are smooth.
The history of Australian promotion practices 
during all these years shows how greatly they were 
affected by Australian non-traditional egalitarian 
environs in the beginning and how much they were later 
influenced by changing social and political conditions 
such as the second world war, depression and the 
increasing strength of trade unions. An analysis of 
this history and current practices also illustrates 
the limitations of '’general'’ principles of public 
administration when they are divorced from their social 
context and stage of evolution.
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ABBREVIATIONS
(Used mainly in footnotes)
C.A.A. for Commonwealth of Australia Archives.
G • A • R • w Commonwealth Arbitration Report.
C.E.A.B.R. » Crown Employees Appeal Board Reports.
C.P.S.A.R. f t Commonwealth Public Service 
Arbitrator's Report.
C.P.S.B. t t Commonwealth Public Service Board.
C.P.S.C. f t Commonwealth Public Service 
Commis sioner.
O.P.D. f t Commonwealth Parliamentary Debates.
N.S.W. M New South Wales.
N.S.W.P.D. f t New South Wales Parliamentary Debates.
N.S.W.P.S.B. f t New South Wales Public Service Boarä.
N.S.W.P.S. f f New South Wales Public Service.
Reg. or reg. f t Regulation.
U.P. f t University Press.
Vic. t t Victoria.
V.P.S. f t Victorian Public Service.
For the full official names of various Royal Commissions 
see Bibliography. The shorter names used in the text
are self-explanatory.
P A R T  I
PROMOTION PRACTICES FROM 1901-1920.
1CHAPTER I
THE COLONIAL TRADITIONS
The principles of promotion in the 
Commonwealth Public Service were laid down in 
general outline in the first Public Service Act of 
1902 and many of them were taken over from it into 
the revised Commonwealth Public Service Acts of 1922 
and 1924. A study of the Public Service Act of 1902 
is thus the starting point for a study of promotion 
in the Commonwealth Public Service. But this Act 
was deeply influenced by the earlier public service 
Acts in the Colonies of New South *, ales and Victoria, 
It was drafted in Bill f o m  by the Victorian 
Parliamentary Draftsman, who borrowed heavily from 
the current public service Acts of New South Wales 
and Victoria, and it was piloted by prominent 
statesmen from these States.^" Secondly, the major 
departments of the Commonwealth Government which 
formed the great bulk of the service, namely, the 
Customs and the Postmaster-General’s Departments, 
were constituted from the transferred Customs and
1. Infra, pp.33-35
2
QPostal departments of the various States* This 
meant that the provisions of the Commonwealth mblic 
Service Act (of 1902) were mostly applied to, and by, 
officers steeped in the earlier Colonial öivil 
service traditions. For both these reasons, it is 
necessary to look briefly into the history of public 
service legislation in the Australian Colonies before 
federation. it will be sufficient for our purpose to 
confine the study to Victoria and New South Wales 
since they infltienced most the first Public Service 
Act of the Commonwealth as they did the earlier 
public service Acts of other Colonies.
2. The Commonwealth service in early 1901 consisted 
of 9,930 officers in the transferred state 
postal departments, 1,142 officers in the 
transferred State Customs departments and a 
little over a hundred officers in Defence and the 
other newly constituted departments. See C.P.S.C. 
1st Report, p.5 and p.ll.
3. Of the other States (Colonies) Western Australia 
and Tasmania did not have Public Service Acts till 
the turn of the century and the Queensland Act of 
1896 was based on Victorian and New South Wales 
Acts. The South Australian Civil Service Act of 
1874 was different from the general run in not 
establishing a permanent personnel agency (but 
only an ad hoc classification board) and giving 
greater power to permanent heads and Ministers.
It did not influence the Commonwealth Public 
Service Act though the South Australian Senator,
Sir Josiah Symon, tried hard to get the Commonwealth 
to adopt it as a model. See chapter II, Infra, 
p. 39 and p,41.
5The development of civil service staff control.
Three phases can be seen in the evolution 
of public service legislation and management in 
Victoria and two in New South Wales, The first phase 
in Victoria witnessed an attempt to provide a 
legislative framework for public service management 
and to guarantee some rights and immunities to public 
servants, so as to avoid their frequent approaches to 
members of Parliament with their complaints.^
In the days preceding the grant of 
responsible government there was a reasonably well- 
ordered. hierarchical structure of offices with 
regulated salary grades, and the various departments 
were held together by the Colonial Secretary.^ This 
structure would appea.r to ha.ve grown both weak and 
disjointed under the early regime of popular 
Ministries. The strictures passed by the Royal 
Commission on the Civil Services of Victoria in 1859 
on the "total absence of any general rules” with 
regard to appointment, promotion, dismissal, or 
salaries and ranks, referred to this first period, of
4, V.P.D. Vol. 8, pp. 881-3.
5. This view is based, upon the researches of 
R.S.Parker and T.D.Harris, Political Science 
Department, Australian National University, 
Canberra,
4Ministerial control.0 The Commission recommended 
a system of recruitment toy examination (of 
candidates nominated by Ministers), regular salary 
scales with annual increments, promotion toy merit on 
a service-wide basis and control of promotion toy 
either a special authority or a special meeting of 
the Executive Council.
The Victorian Public Service Act of 18b2 
embodied most of the recommendations and set the 
important precedent of regulating and controlling 
the public service toy detailed legislation. The 
service was divided into two Divisions, namely, the 
Professional Division containing those whose work 
required some special professional skill and the 
Ordinary Division containing all the others, 
including clerks. Each Division had a hierarchy of 
classes and each class had a fixed salary range with 
annual increments. Officers in each Division of the 
service were to toe fitted into an appropriate class, 
or classified. Recruitment was to be toy a 
qualifying examination. Every officer!s conduct and 
efficiency were to toe reported on annually by his
6. Report of the Commission on the Civil Services of 
Victoria, 1859, pp. 10-11.
5departmental head. Promotions were to be made by the 
Governor-in-Council. Lastly, there were provisions 
giving a right of appeal to dissatisfied officers in 
regard to their classification, prescribing an 
investigation into all alleged offences, and providing 
an appeal against arbitrary dismissal. No central 
body was created to administer the Act and presumably 
this was left to the Governor-in-Council. Except for 
this omission, this early Act, surprisingly, contained 
most elements which are considered to be important in 
present day Australian public service management.
The second phase in Victoria witnessed the 
creation of a specific central personnel agency called 
the Public Service Board to administer the Public 
Service Act. This was a direct result of the popular 
revulsion against the abuses and patronage which 
continued under the old Act. Their abolition was the 
chief issue on which a new Government was swept into 
power in 1883. Ministers and members of Parliament 
were most keen to be freed from the vexatious details 
of day to day public service management.^  The
Victorian Public Service Act of 1883 therefore
7. V.P.D. Vol. 42, pp.281-295 and Vol. 44,
pp, 886-903. See in particular Vol. 42, p.287 
and Vol. 44, pp.891-7.
6followed the model worked out earlier in the same 
year for the management of the Victorian State 
Railways, and created a Board of three Commissioners 
with extensive powers over recruitment, promotion, 
transfer, discipline and the making of regulations for 
all these purposes. Legally it was a power to 
recommend to the Governor-in-Council but in practice 
the recommendations were mostly accepted. The Board1s 
power to investigate any department for efficiency 
and economy and to examine any departmental head was 
unrestricted. Their powers in general covered the 
whole field of staff control unlike that of the 
British Civil Service Commission who were responsible 
only for examination and recruitment. The Public 
Service Acts of 1889 and 1890 mostly restated and 
consolidated the principles of the Act of 1883.
The very next year, New South Wales passed 
her Civil Service Act of 1884 on lines similar to the 
Victorian Act of 1883, vesting staff control in a 
Civil Service Board of five Commissioners. However, 
this Act had some loopholes permitting Ministerial
pinterference; the departmental heads who were
8. Eg. section 18 allowing the Minister to select 
recruits from the pass list of the Civil Service 
examination, section 27 allowing the Minister to 
recommend a promotee to the Governor and Section 
28 allowing him to appoint outsiders.
7appointed Commissioners had other duties to attend 
to;9 and the administration of the Act was, by all
later accounts, unsatisfactory.^ -0 This phase in 
New South Wales did not really correspond to the 
second phase in Victoria where a strong full-time 
Board was created on a wave of popular and 
Parliamentary enthusiasm to abolish patronage and 
secure ’’efficient business management”. Except for 
the appointment of a Board, it resembled more the 
first Victorian phase of half-hearted legislation to 
control patronage.
The depression and the bank-crash of the 
eighteen-nine ties’*''*’ ushered in the third phase in 
Victoria and the second phase in New South Wales.
The Colonial Governments were caught unawares and
9. N.S.W.P.D. Vol. 80, I series, p.1640. See also 
The Report of the Civil Service Enquiry 
Commission (New South Wales), 1895, p.27.
10. For a full summary of the administration of the 
Act, See K.W.Knight, The Development of the New 
South Wales Public Service from Responsible ~ 
Government (1856) to the establishment of the 
Public Service Boardl (Unpublished thesis, 
University of Sydney), sections III and IV.
11. For a general description of the depression see, 
A.G.L. Shaw, The Story of Australia, 1954,
pp. 175-181 and Edward Shann, An Economic History 
of Australia, 1948, Chapter XIX.
8plunged into a frenzy for economy in public
expenditure and retrenchment in the public service.
It was unfortunate for Victorian public service
management that the depression came at a time when
irritations quite natural to the early period of
any new experiment, were progressively developing
between the strong Public Service Board on the one
hand, and the departmental heads and the Ministry on
the other, and the latter were having second thoughts
12on the Board’s powers. The Victorian Government
was unwisely driven not only to make drastic 
retrenchments in public service expenditure but to 
retire the Board itself. The Public Service Act 
of 1893 reduced officers’ salaries (which had 
already been twice reduced), provided for 
’•promotion” of officers to higher positions without 
increase in salary and abolished the Public Service 
Board, transferring their duties to the 
Commissioners of Audit. Increments which were 
nearly automatic in the earlier Acts, to be withheld 
only in some c a s e s , were abolished and each annual
12. Infra, pp .20-21.
13. See section 19, (Victorian) Public Service 
Act of 1883.
9increment in salary within a class was called a 
subdivisional promotion, to be granted purely at
the discretion of the Audit Commissioners. It was 
also made obligatory for each officer to spend one 
year in each subdivision of a class before he could 
be promoted to the next higher class. These 
provisions were repeated in the Act of 1896. There 
were practically no class to class promotions from 
1896 to the turn of the century.
The depression in New South Wales coincided 
with the increasing popular outcry against wasteful 
public expenditure and a demand for service reform. 
The Royal Commission which was appointed in 1894 as 
a result, confirmed many popular assumptions about 
the public service as being "overmanned and ovepaid", 
as containing "incompetent or inefficient officers", 
and as "providing employment for relatives and 
friends of political adherents". They condemned
the old part-time Board as completely inadequate. 
Their prescription for all these ills was "an
14. V.P.S. 1900 Report, pp.3-4.
15. Report of the Civil Service Enquiry Commission 
(New South Wales) , 1895, pp. 29-30.
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independent Board of Commissioners, three in number,
to be chosen for their reliability, probity, and
administrative capacity'’, with full powers over
appointment, promotion, classification, and
discipline. The general enthusiasm for their report
ensured the adoption of their remedy in the Public
Service Act of 1895, in spite of opposition of some
members of Parliament. The Ministers and many
members of Parliament were glad to be rid of the
16continuous pesterings of office-seekers. * Quite 
naturally, the Government did not care to incur the 
odium of the imminent retrenchment in the public 
service nor like to be accused of political bias in
n 7connection with it. They were happy to hand over 
the dirty work to the new Board.
Thus the New South Wales Public Service 
Act of 1895 did not contain the elaborate economy 
provisions of the Victorian Act of 1893. Instead 
it left to the Board itself the prescription of
16. N.S.W.P.D. Vol 80, I Series, p. 1263, and 
p .1637.
17. Op.cit., P.1269. See also K.W.Knight, The 
Development of the New South Wales PublTc Service, 
pp. 143-4.
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grades for the various Divisions of the Service, 
conditions of increment and the fitting of officers 
in each Division into various grades along with 
extensive powers over appointment, promotion, discipline 
and the prescription of examinations.
The nfearlessness and thoroughness” of the
first New South Wales Board became legendary. In
1Rthe words of a later Royal Commission:
Their methods were vigorous almost to the 
point of ruthlessness, but they were effectual in 
coping with the problems the Board was called upon to 
face in such matters as the abolition of political 
patronage, the elimination of the unfit, the reduction 
of the Service to the limits required for efficiency, 
the destruction of the fetish of seniority, and the 
selection of competent juniors for training and 
advancement to important positions in the Service.
The Board were no respectors of persons as the next
Premier of New South Wales, Sir William Lyne, found
. 19 out.
The difference between the effects of the 
depression on Victorian and on New South Wales public 
service traditions is very important. Briefly, it 
put an end to a Public Service Board in Victoria,
18. Mason Allard Report, p.XV.
19. C.P.D. Vol. 1, pp.1082-4. In justice to Sir 
William Lyne, it must be added that he opposed 
the idea of a powerful Board even in 1895.
See N.S.W.P.D. Vol. 80, I series, p.1263.
while in New South Wales it brought forth an 
independent Board made doubly strong through the 
Royal Commission Report of 1895 and the general 
public support for it. In Victoria, the Ministry 
took over the main responsibility for economies but 
in New South Wales, they were entrusted to the new 
Board. As a result, Victoria took four decades to 
shake off the tradition of Ministerial control of 
service economy and to get a strong Board, while the 
New South Wales Board has maintained its strong 
traditions to this day after a rejuvenation in 
1919.80
The Evolution of promotion techniques.
This enquiry
is more closely concerned with the development of 
promotion techniques in these phases. The Victorian 
Royal Commission on the Civil Service of 1859 found a 
"total absence of any general rules" with regard to 
promotion as to many other things.2-1- Promotions
12
20. Infra, pp.175-77.
21. Report of the Royal Commission on the Civil 
Services of Victoria, 1859, pp.10-11
13
were actually made at the meetings of the Executive 
Council, in a hurry because of its crowded agenda.
The Royal Commissioners wanted more care and 
deliberation over them and recommended that they be 
made either by an independent body or at a special 
meeting of the Executive Council. They also 
recommended that length of service and seniority 
should have no weight in promotion as they were 
amply rewarded by annual increments. They were very 
critical of the system of limiting promotion in each 
department to officers of that department, as 
injurious to the officers and the public. They felt 
that the departmentalised system was the easy path 
particularly when the Executive Council could devote 
so little time to public service matters, and were 
inclined to give power over promotion to a non- 
departmental body to combat departmental parochialism. 
The Victorian Public Service Act of 1862, however, 
did not adopt all these suggestions but confined 
itself to two provisions on promotion, namely, that 
the Governor-in-Council could promote an officer from 
a lower to a higher class in the Ordinary Division
14
and in the Professional Division, he could either 
promote an officer from a lower class or appoint a 
qualified outsider, if no one inside the service was 
suitable for promotion.
The Victorian Public Service Act of 1885 
was more elaborate. It divided the service into four 
Divisions, namely, the Clerical, the Non-Clerical, the 
Professional and the First Divisions. Instead of 
leaving it to Parliament to determine from time to time 
(presumably by Annual Appropriations) the salary limits 
of each class in a Division (as the 1862 Act did), it 
prescribed a hierarchy of five classes for the Clerical 
Division in a schedule to the Act itself, along with 
the maximum and minimum salary limits for each class 
and annual increments between these limits. Section 
35 laid down that the Governor-in-Council might 
’promote thereto (i.e. to any vacancy in the I, II,
III or IV class in the Clerical Division) an officer 
next entitled by seniority and merit combined, such 
seniority and merit to be determined by the Board”. 
Seniority was retained and combined with merit 
evidently to avoid any suspicion cf favouritism.22
22. V.P.D. Vol.bO, p.398. Minister Gillies wanted
both. Most probably he did not want to derogate 
seniority for fear of letting in favouritism or 
at least being accused of it.
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It was defined by the Board in their regulations
as directly dependent on salary and by implication
23it was service-wide. The definition of merit was
more cumbrous and had a tinge of the c o m i c a l . I t  
included in the same breath "ability to fulfil the 
duties of the superior office and when those duties 
require supervision and direction of work, possession 
of the necessary tact and judgment", and "legibility 
of handwriting including signature"! If 
meritorious qualifications were of equal order, 
preference was to be given to the senior officer.
±n practice (for the III and IV classes) the senior 
officer in the class below was selected if he was 
qualified to discharge the duties of the vacant office 
and if not the next senior who was so qualified.^5 
The same principles of promotion v/ere probably 
applied to the Professional Division.
The procedure followed on the occurrence 
of a vacancy consisted of three steps.^ The Public 
Service Board inquired into the qualifications of
23. V.P.S. 1888 Report, p.3. Service-wide seniority 
means a single seniority list for a whole Division 
without separate departmental lists.
24. Victorian Government Gazette, 12 January, 1885.
25. V.P.S. 1888 Report, p.3.
26. V.P.S. 1889 Report, p.5 and 1891 Report, p.10.
16
officers (in all departments) in the class below 
and referred a list of eligible names to their 
respective departmental heads for a report. The 
latter recommended one or more officers as suitable 
on the basis of their work and efficiency in the 
department. Any officer not recommended by his 
departmental head could appeal to the Board. The 
Board considered those recommended and the appellants 
and made the final recommendation to the Governor-in- 
Counail for action.
took a step further by prescribing the same principle 
of promotion for the First and Professional Divisions 
and the upper classes of the Clerical Division (i.e. 
classes III, II and I). Section 6 of the Act laid 
down that regard was to be had to "seniority and 
fitness respectively", fitness being defined as 
"special qualifications and aptitude for the discharge 
of the duties of the office to be filled". The 
consolidating Public Service Act of the next year 
repeated this provision and in addition prescribed 
the criterion of promotion to the lower classes of
The Victorian Public Service Act of 1889
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the Clerical Division (i.e. the IV class). Section 
48 stated that the Governor-in-Council might 
"promote thereto (a vacancy) an officer next entitled 
by seniority and merit combined", such seniority and 
merit to be determined and certified by the Board. 
(Italics mine). Thus, both these Acts together laid 
down different criteria for responsible and routine 
positions and defined "fitness" in the Act itself.
The Public Service Act of 1893 to the 
retrenching provisions of which we have already 
referred, brought some legal confusion into the 
picture. Section 13 of this Act repealed section 
48 of the Consolidating Act of 1890, referring to 
promotion to the lower classes of the Clerical 
Division, and replaced it with a comprehensive 
provision dealing with all promotions and increments, 
as follows:-
In the promotion of any officer from one 
subdivision to another subdivision or from class to 
class, regard shall be had to the merit, good and 
diligent conduct, length of service, and relative 
seniority of such officer sind the nature of the work 
performed by him.
The Ministry claimed in support of this 
alteration that the Board had in the past given such
18
great weight to seniority that ’’unless a man could be
proved unfit for the vacant office, seniority would
carry him into it”, because the term seniority
preceded merit in the earlier Act.2^ The Ministry
also claimed that the new section, by putting merit
and good and diligent conduct first, removed Mthe idea
that on a vacancy occurring the next man could claim
it as a right”.28 The retiring Board made light of
this fusillade of claims;emphatically denied that
they had given too much weight to seniority in the
past, and instanced the recent promotions to some top
posts of Junior officers over the heads of many 
29seniors.
To our cynical eyes now, the debate is
merely amusing. As proof of their regard for fitness,
the Board were careful to cite only promotions to high
administrative posts,^0 where fitness was imperative
apart from statutory considerations, and forgot their
own earlier statements about seeking a qualified
senior for promotion to the IV class of the Clerical
2V. Ministry fs explanatory memorandum to the Public 
Service Bill of 1893.
28. Ibid.
29. V.P.S. 1893 Report, pp.3-4. (This was the last 
report submitted by the retired Board a few months 
after the passing of the 1893 Act.)
30. Ibid.
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Division. The Ministry, on the other hand, seemed to
suggest with extraordinary naivete that the mere placing 
of merit first and seniority last in the proper section 
of the Act assured the triumph of merit in future 
promotions.
The long-term result of the amendment was 
to juxtapose two sections in the Public Service Act 
dealing slightly differently with criteria of promotion, 
one of them regarding "seniority and fitness, respectively” 
and the other considering "merit, good and diligent 
conduct, length of service, and relative seniority". The 
Victorian Service authorities however seem to have been 
blissfully unaware of the resultant legal confusion for 
over forty years.52
31. V.P.S. 1888 Report, p.3.
32. The later section (48) was altered to cover only 
the Clerical Division. Both Sections continued in 
the Act till 1940. The Regulations of 1909, follow 
the later section for all Divisions. But the 
Secretary to the Victorian P.S.Commissioner in the 
twenties, Mr.FitzGibbon assures me that the forner 
section 47 was followed, and so does the present 
Secretary Mr.Scully. The Victorian Group of the 
Royal Institute of Public Administration gave 
evidence before the Bailey Committee that the latter 
section with merit, good and diligent conduct, 
length of service, and relative seniority was 
followed. See Bailey Report, paragraphs 48-50. 
Professor Bailey tells me that in law a later section 
automatically overrides the earlier. When told of a 
"legal confusion" Mr.FitzGibbon told me that anyway 
the Commissioner could not have been legally 
challenged since the grounds of each promotion were 
not stated. I do not know what Professor Parkinson 
would have made out of all this.
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At any r a t e ,  t h e  c e n t r a l  p u rp o s e s  o f  th e  
1893 Act were economy th ro u g h  r e s t r i c t i n g  p r o m o t i o n s ,  
i n c r e m e n t s  and s a l a r i e s  and th e  g a i n i n g  f o r  M i n i s t e r s  
and p e rm a n e n t  h e a d s  o f  p a r t  o f  t h e  s t a f f  c o n t r o l  t h e y  
had  l o s t  to  t h e  B o a rd .  The p o l i t i c a l  and P a r l i a m e n t a r y  
s i t u a t i o n  seems to  have b e en  p r o p i t i o u s  f o r  b o t h  
m o v e s , " '  Thus ,  s e c t i o n  12 o f  t h e  Act made th e  
recom m enda t ion  o f  th e  p e rm anen t  head  o f  t h e  d e p a r t m e n t  
o b l i g a t o r y  f o r  a l l  p ro m o t io n s  i n  t h e  C l e r i c a l  d i v i s i o n .  
E x p l a i n i n g  t h i s ,  the  M i n i s t r y  s a i d  t h a t  t h e  e a r l i e r  
p r a c t i c e  to o k  much from the  c o n t r o l  and i n f l u e n c e  o f  
th e  p e rm an en t  h e ad  o v e r  h i s  s u b o r d i n a t e s  and c la im e d  
t h a t  t h e  Act r e s t o r e d  "b o th  t h e  M i n i s t e r  and th e  
p e rm an en t  head  to t h e i r  p r o p e r  p l a c e  i n  th e  
a d m i n i s t r a t i o n  o f  th e  s e r v i c e , ( i t a l i c s  mine) by 
p r o v i d i n g  t h a t  no o f f i c e r  s h a l l  be  promoted  u n l e s s  
recommended by t h e  perm anen t  h e a d ,  t h e  M i n i s t e r  and 
t h e  B o a rd ,  a change which would e x p r e s s l y  i n d i c a t e  
to  o f f i c e r s  t h a t  th ey  must  seek  t o  d e s e r v e  th e  
recom m endat ion  o f  t h e  p e rm anen t  h e ad  and th e  M i n i s t e r ,
33. Some members opposed  t h e  r e t i r i n g  o f  th e  Board 
and g i v i n g  more power to p e rm an en t  h e a d s .  See 
V .P .D .  V o l . 72 ,  p .1389 and V o l . 73,  p p . 1 7 6 2 -3 .
But  t h e  o p p o s i t i o n  was n o t  s t r o n g  and t h e y  d i d  
n o t  p r e s s  i t  t o  a d i v i s i o n .  F u r t h e r  r e s e a r c h e s  
on V i c t o r i a n  p o l i t i c s  o f  t h e s e  y e a r s  may th row 
more l i g h t  on t h e  q u e s t i o n .
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instead of their promotion depending only upon the
recommendation of a Board which must necessarily
have a comparatively slender knowledge of the
•I 34amount and value of the officer's work”. The
retiring Board in their last report, however, 
maintained that while they had always consulted 
each permanent head regarding the work and 
efficiency of officers under him, the legal 
obligation to obtain the recommendation of the 
head of the department which had a vacancy, might 
”lead to political patronage, for the permanent 
head (was) necessarily much influenced by his 
Minister.” They were also afraid that
promotions would be confined to the departments 
in which the vacancy occured, ”for every permanent 
head (desired) the promotion of his own men whom
he knew”.
The retired Board, a firm believer in
34. Ministry's explanatory memorandum to the 
Public Service Bill of 1893.
35. V.P.S. 1893 Report, p.3.
3b. Ibid.
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the oneness of the service, was naturally allergic 
to purely departmental promotions, but there are no 
figures to show the increase of departmental 
parochialism after 1893, if only because there were 
very few promotions for years thereafter. The Board*s 
fears about the return of patronage were not directly 
realized but a new tradition grew up of Ministerial 
control of service economy and Ministerial 
interference in general staff control.
^7
37. The Board from 1885 to 1893 took a consistently
favourable attitude to inter-departmental promotion. 
In their very first public service regulations 
(gazetted on 12th January 1885) they made provision 
for transferring an officer on promotion to another 
department for a trial period not exceeding three 
months. Those who were unsatisfactory would be 
transferred back to their original department. In 
their report of 1888, they noted the strong feeling 
of permanent heads and Ministers in favour of 
departmental promotion but declared that the Act was 
against it. In their next report of 1889 the Board 
said that their practice of trial promotion was an insurance against misfits. They added that a 
department was by no means so homogeneous and marked 
off from another as to forbid transfers. In their 
words,"In most departments there were branches in 
which the duties were so dissimilar that the transfer 
of officers from some of these branches to others 
would not be any more consistent than the transfer 
of officers from one department to another.” In 
their report of 1890 they gave statistics of 
inter-departmental promotions over a number of 
years and showed that they were less than 10$ of 
the total. It would appear from the statistics that 
they were proportionately more common in the First 
and Professional Divisions than in the Clerical and 
Non-clerical Divisions.
23
In New South Wales, the procedure of 
promotion under the old Public Service Act of 1884 
was both cumbersome and smacking of Ministerial 
control.38 On the occurrance of a vacancy, the
superior officer transmitted to the Civil Service 
Board the name of a competent officer through the 
head of the department who might add his own 
recommendation. The Board after considering these 
could send on either these names or the names of 
other officers whom it thought competent. The 
Governor finally might promote the officer reported 
qualified, on the recommendation of the Minister.
(Italics mine).
The Board in its recommendation, had to 
specify "the respective lengths of service, degree 
of competency and attainments of such officers".^ 
This would mean prima facie that all these three 
factors were considered together. It was in a way 
like the combination of merit and seniority in the 
Victorian Act of 1883. The Act was however clear
38. Section 27. (See also footnote 10.)
39. Ibid.
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on the point that preference was to be given to an 
officer of the same department.
The Civil Service Act of 1884 was in 
practice a failure and was replaced by the Public 
Service Act of 1895.
The promotion provisions of this Act 
(i.e. section 42) repeated verbatim the corresponding 
provision of the Victorian Act of 1889, stating the 
promotion criterion as "seniority and fitness 
respectively" along with the same definition of 
fitness and the same words regarding officers of the 
same department or of other departments (making it 
difficult to decide who had the preference)#
The procedure followed was for the
departmental head who had a vacancy to fill, to report
it and for the Board to make further enquiry before
the final recommendation to the Governor-in-Council,
who made the promotion. There was no right of appeal
40regarding promotion but there was a general right of 
appeal to the Board by any officer dissatisfied with
40. N.S.W.P.S.B. 6th Report, p.6.
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any action of the Board affecting his salary, grade 
or classification assigned.4"^ In practice the 
appeals were allowed only against the grading of 
officers (which was begun soon after the new Board 
assumed office) and the quinquennial regrading.
Born strong, the Board maintained a 
tradition of fearlessness and an attempt to exclude 
permanent heads from its control was frustrated in 
1901.42 As we pointed out earlier, the Public
Service Act left it to the Board to construct a 
system of grades, to grade the officers, and to make 
further regulations regarding promotions and 
increments.
The Board constructed a system of five 
higher and four lower grades for the Clerical and 
Professional Divisions. Their first grading of the 
service or the fitting of various officers into proper 
salary grades stated clearly for the first time the 
principle of work value which was to attain great
A'Zimportance in the Commonv/ealth Service, ° They set
41. (N.S.W.) Public Service Act, 1895^section 15.
42. Red Tape, Vol. 1, No.2, p.I.
43. N.S.W.P.S.B. 1st Report, p.5.
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their face strongly against all automatic increments
44above an annual salary of £A150. Lastly, they set
themselves to improve the efficiency of the service 
by instituting a system of promotion examinations,
4.G.which we shall deal with in Chapter VI.
The traditions established before Federation.
Let us
now try to summarize the more important public service 
traditions of New South Wales and Victoria before 
federation, against the background of their colonial 
society.46 This society had developed egalitarian 
and anti-authoritarian attitudes. As a corollary, 
the rights of lower grade public servants assumed 
nearly as much importance as those of the higher grade. 
This was helped very much by the absence of the 
European monarchial civil service tradition of 
command and obedience and the colonial matter-of- 
fact attitude to the state. The urgency of 
developing the country promoted a pragmatic approach, 
setting a higher value on an immediately useful skill 
than on a general administrative potential based on 
University education. The participation of
44. N.S.W.P.S.B. 5th Report, p.6.
45. Infra, pp.170-175.
46. The background Is dealt with in greater detail In 
Chapter XIII.
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Government in development and the increasing 
importance of the commercial classes from the sixties 
onwards favoured the introduction of business methods 
and economy in the public service.
The very first tradition to be established 
was legalism. The Governments of the Australian 
Colonies evidently could not rely on conventions and 
Orders-in-Council like the mother country, and had to 
pass detailed public service Acts. This was helped 
by the itch of new Parliaments to legislate. In both 
respects Australian Colonies were no different from 
other dominions. The general tendency for precise 
rules and regulations is, according to Weber, 
characteristic of bureaucracy in general.^"7 But 
legalism in Australia was and is aided very much by 
the unceasing demand of organized public servants to 
enshrine their rights and immunities in Acts and 
regulations. The tradition, carried on into the 
Commonwealth, kept on flourishing.
Next comes the tradition of vesting all staff
47. Gerth and Mills, "BureaucrayM. Prom Max 
Weber, Essays in Sociology, 1947, p.198.
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control in independent public service boards.
Young Parliaments with a missionary zeal to abolish 
patronage, Ministerial or otherwise, were not likely 
to stop at half-measures such as the British solution 
of an independent Civil Service Commission for 
recruitment alone, combined with Treasury control of 
staff matters. A special independent authority to 
deal with all staff problems was an obvious solution 
to them. The solution was not adopted in South 
Australia but that colony was considered un-Australian 
in many ways. It was damaged in Victoria in the 
nineties, but the faithful would rather wait for over 
forty years for the second coming than forget it.
This tradition again was strongly helped by organized 
public servants as we shall see in later chapters.
The third and probably most important 
tradition arose out of the various immunities granted 
public servants, such as immunity against arbitrary 
dismissal, against punishment without enquiry, and 
against competition from outside talent at a higher
level. The immunities themselves became traditional
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and gave rise to the tradition of a career service. 
Even in the worst days of patronage, Australia did 
not develop the system of "ins" and "outs'* and later, 
legal immunity against dismissal without enquiry 
ensured security of tenure. The legal safeguards 
against easy recruitment of outsiders at a higher 
level were in part due to the organized pressure of 
those inside the service, helped by the popular 
association of an outside appointment with patronage. 
Secondly, a pragmatist colonial society could not see 
any need to introduce men with University education 
at a higher level or even men with a business 
background. Its egalitarianism and pragmatism alike 
suggested that the best preparation for higher posts 
in the service was working up from the bottom, though 
professionals had to be grudgingly exempted from, this 
rule. The Colonies, from the start, developed a 
"career service" in the sense that an entrant could 
safely expect a continuous tenure in it without fear 
of arbitrary dismissal and reasonably hope to rise 
high in it without competition from rank outsiders. 
The term "career service" did not have much of its 
old world overtones such as dedication, devotion or
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etatisme among matter-of-fact practical-minded 
Colonials, but promotion from the bottom played a 
more important role in the selection of top 
administrators in such a service than in a service 
drawing them from an administrative class recruited 
at a higher level.
Seniority was always coupled with fitness 
in all public service Acts during this period, partly 
because it was the obvious guarantee against 
favouritism and partly because it gave all an even 
chance and was truly egalitarian. When the claims of 
fitness could no longer be resisted in later periods, 
organized public servants generally insisted on 
guarantees against favouritism.through appeal to an 
independent authority. The relation of fitness to 
the duties of a specific position was also characteristic 
of a practical minded colonial society.
The admission of some of the rights of 
employees and their inclusion in Acts and regulations 
would probably be considered by some as the most 
typical Australian colonial tradition. To the right 
to enquiry before punishment, or dismissal was later
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added a right of appeal against one's grading or 
classification. All these "rights" passed on into 
Commonwealth legislation, as also such practices as 
dividing the service into Divisions and constructing 
a hierarchy of classes in each Division.
Last but not the least was the tradition 
of "economy and efficiency". It was inherent in the 
context of Australian development and was brought to 
the forefront by the deep impact of the depression of 
the nineties. The lesson of economy in public 
expenditure was burnt in and economy and efficiency 
were thenceforward coupled together. Discretionary 
increments (euphemistically called subdivisions! 
promotions), and the compulsion to serve a year in 
each subdivision of a class before promotion to the 
next, were the results of the economy campaign and 
were carried over into the Commonwealth legislation, 
so also was the concept of work value fashioned by the 
New South Wales Board in 1896. We shall analyse the 
full implications of this concept and Its relation to 
the Australian idea of career service in a later 
chapter. ^
48. Infra, Chapter III,pp.57-65.
32
In the next chapter, we shall analyse 
the Parliamentary discussions that fashioned the 
first Commonwealth Public Service Act in which many 
of these traditions were embodied.
--o 0 o ----
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CHAPTER II
THE COMMONWEALTH PUBLIC SERVICE BILL IN PARLIAMENT,
In this Chapter we propose to deal in some 
detail with the debates on the first Commonwealth 
Public Service Bill in Parliament* These are 
important for two reasons. The first Commonwealth 
Public Service Act provided the basic framework for 
the later Commonwealth Public Service Acts and so the 
basic questions of administration were debated more 
thoroughly in passing it than on later occasions. 
Secondly, the debate in the first Commonwealth 
Parliament on this Bill reached a high level of 
excellence with regard to the content and clarity of 
the arguments, owing to the high calibre of its 
members in both Houses, their faith, zeal and sense 
of responsibility in building a new Commonwealth and 
their comparative freedom from party bias.
The bill itself was drafted in large part
Pby the Victorian Parliamentary Draftsman and was 
based very much on the contemporary Victorian and
1. Interest in the details of the Public Service Act 
progressively declined in later years. In 1922 
and 1924, attention was focussed exclusively on a 
few issues while in 1945 there was almost complete 
apathy in both Houses •
2. C.P.D. Vol. 1, p.1309.
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New South Wales Public Service Acts. The vesting 
of control in an independent Public Service 
Commissioner, the division of the service into four 
Divisions, (Administrative, Professional, Clerical 
and General) the provisions for classification of the 
officers, for appeal and for enquiry into offences - 
all these were wellworn principles drawn from those 
earlier Acts, except the novelty of a single 
Commissioner instead of a Board. The main 
improvement was in the provision for Public Service 
Inspectors, to carry out the investigation functions. 
Another important improvement in the promotion 
provisions was making "relative efficiency" the basis 
of promotion instead of the confusing mixture of 
seniority and fitness. The Bill, however, borrowed 
from the State Acts their confusing provisions as to 
whether a departmental or extra-departmental officer 
was to be preferred in promotions. The definition 
of efficiency was the same as the definition of 
"fitness" in the Victorian and New South Wales Acts 
except for the addition of a few words. The appeal
provision introduced in Committee as clause 50 of the
7>5
Bill was taken primarily from the New South Wales 
Act. The schedule prescribing the classes of the 
Clerical Division reproduced the current Victorian 
schedule almost verbatim.
The Bill was essentially a committee Bill. 
It was debated on non-party lines and at various 
stages the Government accepted suitable amendments, 
both major and minor. It was piloted through the 
House of Representatives by Sir William Lyne (Home 
Minister) and Alfred Deakin (Attorney-General) at 
different stages, and by Senator Drake (Postmaster- 
General) through the upper House. Prominent 
members of both Houses took an active part in the 
discussion. We shall concentrate our attention 
on the three most important issues discussed, namely, 
the merits of Commissioner control of staff, the 
basis and procedure of promotion and the appeal 
clause in the Bill.
The powers of staff control vested in the 
Public Service Commissioner formed the central 
issue of the debate and much argument centred round
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his pov/er over promotion and classification. In 
the original draft Bill each action under the Act 
(relating to appointment, promotion, discipline or 
classification) had to start with a report from the 
permanent head, followed by the recommendation of 
the Commissioner, and was finalized by the approval 
or action of the Governor-General. It also seemed 
as if in cases of difference between the permanent 
head and the Commissioner, the Minister concerned 
might have to intervene. Issue was joined between 
those who wanted more and definite powers for the 
Commissioner and those who wanted some more powers 
for the permanent head and the Minister. The 
arguments for the former were built around the need 
for an independent, non-political, patronage-free 
authority to control the public service. The 
arguments for the latter centred round the need for 
emphasizing the Minister’s responsibility to 
Parliament for his department and the permanent headfs 
more intimate knowledge of his officers. The subject 
was both important and topical since Victoria had 
recently drifted away from strong Board control while
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a strong Board in New South Wales was becoming famous 
for its fearlessness.3 The debate was therefore 
lively in both Houses and particularly acrimonious in 
the Senate.
The Home Minister, Sir William Lyne, who 
introduced the Bill in the House of Representatives, 
was against too strong a Commissioner, embittered as 
he was after his recent experiences as premier of New 
South Wales with that Colony's strong Board.^ He 
was for a greater share of power for the permanent 
head. Sir William McMillan, who was also critical 
of the autocracy of the New South Wales Board, would 
not for that reason reduce very much the Commissioner’s 
power.^ There were a few other members, such as Sir 
Edward Braddon,® who took a middle position owing to 
their general desire for broad Ministerial 
responsibility for the service. On the other hand 
there were members who spoke against Mthe permanent 
head having anything to do with promotions and 
appointments, such as Mr.Mclean, Sir John Quick,
Mr.Crouch, Mr.McEay, Bruce Smith and Hume Cook.
3. Supra, p.ll.
4. C.P.D. Vol. 1, p .1082 and p.1084.
5. Op. cit. p.1093.
6. Op. cit. pp.1289-90.
7. Op. cit. p .1278.
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McCay in particular made a strong case at the 
committee stage against staff control by departmental 
heads as the garden path to Ministerial interference, 
and wanted "to make him (the Commissioner) master in 
all the ordinary dealings with the members of the 
service."® Deakin commended the Bill as a good 
compromise and pointed out that in practice the 
Commissioner and permanent head could not do without 
each other.® Isaacs and Higgins agreed with him ^0 
and many other members took a similar middle 
position. Finally, McMillan’s solution of vesting 
initiative in all actions relating to appointment, 
promotion or discipline in the Commissioner was 
accepted.^ It was also understood that the power 
of the Governor-General was a reserve power and that 
generally he would accept and act on the Commissioner’s 
recommendations.
The debate in the Senate Committee was 
marked by bitter tirades, dogfights and divisions.
Most of those who spoke opposed Commissioner control
8. C.P.D. Vol. 2, p.1417. For his case see 
pp .1411-17,
9. Op. oit. p.1512.
10. Op. cit. pp. 1422-3.
11. Op.cit. pp.1521-24 and pp.1622-36.
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as autocratic, wasteful and subversive of Ministerial 
responsibility. Senators Symon and Neild called it 
a Bill to abolish Ministerial responsibility, and the 
latter in addition called it a Bill "to set up an 
absolute despot", citing the example of the autocratic 
New South Wales B o a r d . S e n a t o r  Dobson declared 
that to pass the Bill was to humiliate both 
Parliament and the Government.13 Others, such as 
Senators Barrett, Pearce, Ewing, Sargood, Playford, 
Clemons, DeLargie, Charleston and McGregor felt that 
a powerful Commissioner would undermine Ministerial 
responsibility, that the proposed machinery of a 
Commissioner and six Inspectors was too expensive, 
that staff control could be exercised by the permanent 
head and that Inspectors would be just spying round 
departments, interfering with departmental discipline 
and duplicating departmental sources of information.-^ 
The following satirical passage from Senator Dobson 
was typical of the debate:
They (the Inspectors) will go to a State 
and have a talk with the head of the department and 
then go to the chief accountant about men in his
12. C.P.D. Vol. 3, p.3865 and p.38b6,
13. C.P.D. Vol. 4, p.4789.
14. Op. cit. pp.4865-89 and pp. 4945-75.
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department, next to the chief corresponding clerk 
about the corresponding clerks and afterwards to the 
head of the ordinary clerks. Nine-tenths of their 
reports will be hearsay. And when it comes before 
one Commissioner not nine-tenths but the whole of it 
will be based on hearsay - hearsay evidence on which 
as a lawyer talking before a Bench would say "you 
would not hang a cat".
Against such carping criticism the speeches of 
Senators O'Keefe,^ Glassey-^ and Drake in support 
of Commissioner control were rather tame.
Senator Dobsonfs amendment to substitute a
board of permanent heads in the place of the
1RCommissioner was lost by 11 to 12, Undaunted, he
and his supporters forced a division on five 
successive occasions on similar amendments and lost 
them. At the end of the committee stage he forced 
a division again on recommitting: the clause on the 
Commissioner’s powers, repeated all the old 
arguments and lost his motion by 12 to 14.^-^. And 
Senator Symon would not let the Bill be passed in 
the third reading without his valedictory curse on
Never before or after was this issue
16. Op, cit, pp.4871-4.
17. Op. cit. po.4881-5.
18. Op. cit. p‘ 4974.
19. C.P.D. Vol. 7, p ,9457.
20. C.P.D. Vol. 8, p .9842.
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debated more thoroughly or bitterly in Australia.
The division of opinion was not on party lines.
For example, on the side of more departmental control 
were Labour members such as Batchelor and Pearce 
rubbing shoulders with Sir William Lyne. It was 
based more on personal or State experiences; Lyne 
was still licking his wounds after his tussle with 
the New South Wales Board while Deakin who walked 
out of Victorian politics some years earlier was 
more moderate; and Senators from South Australia
Piupheld their system of departmental staff control.
The discussion was based almost purely on Australiern 
experience without any mention of Treasury control 
in Britain. The first Commissioner could well claim 
that the Commonwealth Parliament deliberately rejected 
departmental control in favour of Commissioner 
control,22 while the advocates of the former could 
find many arguments for it in the debates.
There was scarcely any discussion at the 
Committee stage on the most important clause 42,
21. Eg. Sir Josiah Symon and Senator Charleston.
22. Postal Commission Evidence, p.2330.
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providing for promotion on the basis of relative 
efficiency, on the recommendation of the 
Commissioner after a report from the permanent head, 
but the virtues of efficiency were sung by many 
members during the first reading itself. Batchelor 
described promotion by seniority as destroying
P'Zincentive and dependent on funerals; Ewing
advocated competition and survival of the fittest
24in the public service just as in the business world; 
and many other members supported promotion by 
efficiency on similar grounds, Deakin claimed that 
the Bill tried to do away with the deadweight of 
seniority,25 and Higgins was glad that it avoided a 
mixture of seniority and fitness as in the Victorian 
Act.26 Many speakers were in favour of the 
appointment of a brilliant outsider to a high 
position if men inside the service would not measure up. 
Sir William McMillan, supporting this as a freetrader 
said: "if you keep men at a certain mechanical
work, they become in midlife practically fossils.
23. C.P .D. Vol. 1, p.1294.
24. Op. cit. p.1114.
25. Op. cit. p .1307.
26. Op. cit. p .1103.
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Therefor© there must be some means of not merely
going to the other branches for efficient officers
P*7but of going outside the service”, Higgins broke
out against the evils of routine thus:2®
With regard to the lower grades of the 
public service it may be well to have more or less 
promotion by seniority but in the case of higher work 
the man who has spent his life in the service and has 
never had the responsibility of initiation put upon 
him is not the man to take charge of a large 
department. You want a man of energy - a man with 
commercial ideas and experience; a man who is in 
contact with the workaday world and who has to deal 
with men. You will find in the public service men 
who will diligently go to work at the office at ten 
in the morning and stay till four in the afternoon - 
men who are most exemplary in their family life, who 
go to Church regularly, who never read the newspaper 
in office hours and never get off their office stool 
when there is work to do. They are good men but they 
are not the men to whom to entrust the initiation of 
new departments. We are starting a new Government 
machinery in Australia and we must make it the best 
we can have.
In spite of eloquent support for efficiency, 
caution won the day. Hume Cook warned against the 
possible equation of efficiency with personal 
favouritism and with the support of a few other 
members succeeded in adding a safeguard. ^  everY
27. Op. cit. p.1092. He also wanted the Minister 
to exhaust the service first.
28. Op. cit. p.1104.
29. C.P.D. Vol. 2, pp.1742-3. The amendment was 
introduced specifically at the request of the 
Federation of the Public Servants of Victoria, 
New South Wales and South Australia.
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case where a junior was promoted the Commissioner 
had to certify that there was no senior as capable. 
Recruitment of outsiders was also hedged in with 
similar safeguards and in practice during all these 
years the latter provision has been mainly used to 
recruit professional officers.^
Egalitarian and pragmatic considerations 
were evident in the discussion on promotion 
examinations. Members unanimously supported the 
provision enabling officers of the General Division 
to enter the Clerical Division by means of an 
examination.^ Regarding (promotion) examinations 
in general members spoke strongly against nthe 
archaic and antiquated literary examination”, and 
were in favour of relating the examination to the
70duties of the position.
Some members preferred the promotion of the 
departmental officer while others wanted to treat the
30. The spirit of the debate was now in favour of 
taking in outside talent (not necessarily 
professional) at a higher level, though the 
actual clause discussed contained the safeguard 
of laying each such appointment before Parliament.
It was only during the second World War and for 
some years thereafter that the section was used in 
the spirit of the debate.
31. C.P.D. Vol.I, p .1133 and C.P.D. Vol.VII, pp.9037-39.
32. C.P.D. Vol. 1, p .1292 and p.1307.
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service as a single unit. After a desultory 
discussion, the original clumsy clause was amended 
so as to give the first preference to an officer 
from the same department.
During the first reading, quite a few
members noticed the omission to provide for appeals
33by aggrieved officers/ The Government induced 
Hume Cook to withdraw an amendment providing for
34appeals against the promotion of another officer, 
but accepted a clause sponsored by Piesse allowing 
an officer dissatisfied with any action or report of 
the Commissioner regarding his pay, promotion or 
transfer to appeal to the Commissioner "in such 
manner and in such time as may be prescribed".^
The Senate Committee was more definitely favourable 
to an appeal board; many Senators felt the need of 
this safeguard against favouritism in promotions, 
and were impressed by the working of appeal boards 
in the New South Wales Railways and in New Zealand.'• 
The Committee passed a long amendment by Senator 
Staniford-Smith providing an appeal board of three
33. C.P.D. Vol. 1, p.1095, P.1110, and p.1132.
34. C.P.D. Vol. 2, pp.1995-2000.
35. Op. cit. pp.2088-9.
36. C.P.D. Vol. 7, pp.9109-22.
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to cover all sorts of actions taken under the Act^  
hut the Lower House rejected it as whittling down the 
CommissionerTs power;?® the Senate insisted on it?9 
and the House of Representatives finally agreed to it 
as a good but clumsy devide.^
The Act as finally passed provided access 
to an Appeal Board consisting of a public Service 
Inspector, a departmental representative and a 
representative of the officers, when an officer was 
dissatisfied with any act or report of the 
Commissioner affecting him. The Appeal Board was 
only advisory and the final decision rested with the 
Commis sioner.
The Public Service Act of 1902.
Section 5 of the Public 
Service Act of 1902 provided for the appointment of a 
Public Service Commissioner and Public Service 
Inspectors not exceeding six, each for a term of seven 
years with eligibility for reappointment. The
37. Op. cit. pp.9676-80 and pp.9717-23.
38. C.P.D. Vol.8, p .10999.
39. C.P.D. Vol.9, pp.11376-78.
40. Op. cit. pp.11928-9.
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Inspectors were the eyes and ears of the Commissioner. 
They were to inspect each department, examine the 
officers, ascertain their duties and the value of 
their services and report to the Commissioner.4^
The Commissioner had the power to recommend to the 
Governor-General (after obtaining a report from the 
permanent head and/or the Inspector), the creation or 
abolition of an office, rearrangement and alteration 
of staff in a department, raising or lowering of the 
classification of an office, transfer or promotion 
of officers, appointment of new entrants after 
examination in some cases and without examination in 
others, the award of punishments and the making of 
regulations.4^ The Commissioner was thus the chief 
administrator of the Act, and the pivot of the whole 
system. He might be described as a one-man Board 
with more real powers than the Board in New South 
Wales or Victoria since he had an inspectorial staff 
to help him.
The whole service was divided into four 
Divisions, the Administrative Division consisting of
41. C.P.S. Act, 1902, section 8.
42. Op. cit. sections 8, 9, 10, 11, 41, 42, 44 etc
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permanent heads and Chief Officers,43 the Clerical 
Division consisting of all those doing clerical work 
of any l^ind, the Professional Division including 
officers whose jobs required some professional skill 
or qualification and the General Division containing 
all others i.e. mostly menial workers such as cleaners, 
and tradesmen such as mechanics, linemen etc.44 
This division of the service was partly vertical and 
partly horizontal. While the Administrative 
Division included those with top salaries, the 
Clerical and Professional Divisions had more or less 
parallel scales, and the salaries in the General 
Division were much lower than in these two. The 
Clerical Division was divided into classes and each
43. Op. cit. section 13 defined Chief Officers as 
those whose offices entitled their holders to 
be called ex-officio Chief Officers. This is 
a circular definition. In practice, the head 
of the state section of the departments of the 
Postmaster-General, and the Customs were 
recognized during this period as Chief Officers. 
The permanent head of the Postmaster-General’s 
Department was known as the Secretary to the 
P.M.G’s Department and the Chief Officers were 
known as Deputy Postmaster-Generals. This 
clumsy nomenclature was changed in the twenties 
to Director-General of Posts and Telegraphs and 
Directors of Posts and Telegraphs, respectively. 
In the Customs the permanent head has always been 
known as Comptroller-General of Customs and the 
Chief Officers as Collectors of Customs.
Other departments with State branches began to 
have Chief Officers after the twenties and some 
officers in the Central offices were also given 
this designatipn for purposes of delegation.
44. Op. cit. section 15.
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class into subdivisions in a schedule of the Act 
itself and the same thing was done for the 
Professional Division by regulations. u Progression 
was automatic in the Clerical Division up to an 
annual salary of £180 in the 5th class, but 
thereafter, in the classes above, advancement from 
one subdivision to the next was discretionary though 
it was really an increment.4® Passing from one 
class to the next higher class constituted 
promotion.
The sections of the Act relating to 
promotion must now be examined more closely. The 
central section on promotion (i.e. section 42) read 
as follows:
42. Whenever a vacancy occurs in any office and
it is expedient to fill such a vacancy by the 
promotion of an officer the Governor-General 
may, on the recommendation of the 
Commissioner, subject to the provisions of 
the Act -
appoint to fill such vacancy an officer 
of the Department in which such vacancy 
occurs, regard being had to the relative 
efficiency or in the event of an equality 
of efficiency of two or more officers, to 
the relative seniority of the officers of 
such Department; or
appoint to fill such vacancy any qualified
45. C.P.S. Regulations, 1902, reg.114.
46. C.P.S. Act, 1902, section 22.
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42 (Contd.
officer from any other Department whom on the 
ground of efficiency or in the event of an 
equality of efficiency of two or more officers, 
whom on the grounds of seniority, it appears 
desirable so to appoint, if it appears that 
such appointment would result in the work of 
such office being more efficiently performed 
than by selecting an officer of the department 
in which such vacancy occurs;
"efficiency,f in this section means special 
qualifications and aptitude for the discharge 
of the duties of the office to be filled 
together with merit and good and diligent 
conduct.
It has already been pointed out that this 
section was based largely on the corresponding sections 
of the Victorian and New South Wales Acts, with two 
improvements, first replacing the combination of 
seniority and fitness by efficiency and secondly 
rewording the section clearly to give a definite 
preference to the departmental officer. It is 
interesting to note that this section has in essence 
been retained in all later Acts including the current 
Act.
Section 45 provided for the prescription of 
promotion examinations and for exemptions in the case
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of those who had passed equivalent professional or 
university examinations. It also prescribed that 
they should not be competitive but should relate to 
the work performed.
Section 44 described the procedure of 
promotion. The Commissioner was to recommend the 
name of an officer to the Governor-General after 
report from the permanent head. The Governor- 
General could either promote him or ask for a second 
recommendation. If he did not agree with any 
recommendation the matter was to be reported to 
Parliament within seven days with his reasons for 
disagreement. In the event of a junior officer 
being recommended for promotion, the Commissioner 
had to certify that there was "no senior officer 
available as capable of satisfactorily performing the 
duties". (Italics mine). This condition, introduced 
at the instance of Hume Cook as a safeguard against 
favouritism, was later deemed by some top 
administrators as restricting their choice to senior
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officers, except when they were incompetent or 
unqualified.4*7
There were other sections and subsections 
of less importance referring to promotion.
I
According to section 45, an officer could decline a 
promotion with the permission of the Commissioner but 
must comply with the final orders of the Governor- 
General. It was also prescribed in section 23 of 
the Act that an officer had to pass through every 
subdivision of a class in the Clerical Division 
before being promoted to the next higher class though 
the Commissioner could exempt specially qualified or 
efficient officers from this provision. This 
section as well as section 22 calling subdivisional 
advancements, promotions, were relics of the recent 
depression4® and continued in the Act right up to 
1922.
- - - o O o - - -
47. Infra, p.101.
48. Supra, pp. 8-9
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CHAPTER III
SINGLE COMMISSIONER CONTROL
The Commonwealth Public Service Act of 
1902 was in force till October 1922. During those 
two decades the service was by law under the general 
control of a single Commissioner. The de jure 
control was made de facto under the strong 
administration of the first Commissioner, D.C. 
McLachlan, from 1902 to 1916. The tradition was 
largely kept up by his successor, W.B.Edwards, who was 
Acting Commissioner from 191b to 1922.
The procedures and mores which made a 
reality of Commissioner control were developed mostly 
in the first few years and fully applied in the first 
decade. From 1911 onwards they were considerably 
affected by many factors such as public service 
arbitration and returned soldier preference (which 
we treat in the next chapter), but the outlines of the 
original system remained. The description of 
Commissioner control in this chapter is a description 
of the system which the first Commissioner developed
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free from extraneous influences and it includes the 
second decade in as much as the main outlines of the 
system continued during that period.
Before the relevant procedures could be 
applied in making promotions, the conglomerate of 
transferred State departments had to be organized 
into a single hierarchy of classes and grades through 
which advancement could take place. This process, 
called classification,*** is important not only as the 
necessary preliminary to organized promotion but also 
for its upholding of the principle of work value. We 
therefore start our study of promotion with a 
discussion of the Classification before we inquire
1. The term classification is used in the Commonwealth 
service in at least five different but related 
senses. Sometimes it means the system of classes 
prescribed in the Acts and regulations, another 
time it means the fitting of officers into these 
predetermined classes (as in this chapter) and a 
third time it could mean the valuation of an 
officer’s services without reference to a 
predetermined class system (as in Chapter Seven).
At all times it can either mean classifying or 
valuing a position or classifying an officer into 
a position or class. This writer had to decide 
between coining five different words or phrases to 
connote the different senses of the word or using 
the same word as done in the service but making 
the meaning clear through the context. He chose 
the latter as the better alternative.
The term grading in New South Wales is exactly 
equal to classification in the Commonwealth but 
subject to less confusion. Here again the meaning 
is sought to be made clear through the context.
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into the procedures of promotion developed in a 
continent-wide service, and how the criteria of 
efficiency and seniority were applied in practice.
The classification.
The Commonwealth Public Service Act divided 
the service into four Divisions, namely the 
Administrative Division, the Clerical Division, the 
Professional Division and the General Division. The 
Clerical Division was subdivided by the third schedule 
of the Act into a hierarchy of classes and the 
Professional Division was similarly subdivided by 
regulation into classes, as shown below.
________________________________________________ Table I______
Clerical Division classes 
(III) Schedule C.P.S. Act, 1902)
Annual salary for each class and subdivision in Australian
pounds
Subdivisions
Class 1 2 3 4 5 6 7 8 9
I 520 540 560 580 600 _ - — -
II 420 440 460 480 500 - - - -
III 310 335 360 380 400 - - - -
IV 210 235 260 280 300 - - - -
V 60 72 84 102 120 138 156 168 180
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Professional Division classes 
(C.£.S. Regulation 114)
Annual salary for Subdivisions in Australian pounds
Subdivisions
Clas s 1 2 3 4 5 6 7 8
A 650 700 750 800 900 1040 •
B 520 540 560 580 600 - - -
C 420 440 460 480 500 - - -
D 510 535 360 380 400 - - -
E 72 84 102 120 138 156 168 180
N.B: The classes B to E in the Professional
Division and I to V in the Clerical are 
comparable.
The General Division was not divided into 
grades in 1904 but salaries were fixed for 
different posts and a line of promotion was 
indicated in the Classification Report.
They were hovrever grouped into twelve grades 
in 1908 (See C.P.S.C. 4th Report, p.18 and 
C.P.S. Regulations, 1912, reg.104).
All the salaries were thoroughly altered after 
1911 by arbitration awards (see next Chapter).
Thus the steps for promotion in each Division were
defined by providing a framework of classes in the Act
pand Regulations.
According to section 9 of the Commonwealth 
Public Service Act each officer in the Commonwealth 
Public Service was to be fitted by the Commissioner 
into a proper class or grade in a Division. This
2. This was copying the current Victorian Public 
Service Act and Regulations.
57
p r o c e s s  was c a l l e d  c l a s s i f i c a t i o n .  V i c t o r i a  a n d  
New S o u t h  W a le s  h a d  c l a s s i f i e d  t h e i r  o f f i c e r s  i n  t h e  
d a y s  b e f o r e  f e d e r a t i o n ,  s o o n  a f t e r  e a c h  new p u b l i c  
s e r v i c e  A c t  was p a s s e d ,  b u t  i t  was m o re  d i f f i c u l t  
f o r  t h e  Commonweal th  t o  c l a s s i f y  i t s  o f f i c e r s  s i n c e  
t h e  l a r g e  m a j o r i t y  o f  th e m  w e r e  t a k e n  o v e r  f r o m  s i x  
d i f f e r e n t  S t a t e  s e r v i c e s  w i t h  t h e i r  d i f f e r e n t  c l a s s e s  
a n d  s a l a r y  r a n g e s . 1^ I t  i n v o l v e d  a  f r e s h  a p p r a i s a l  
o f  t h e  w ork  p e r f o r m e d  by  v a r i o u s  o f f i c e r s  an d  t h e  
a p p l i c a t i o n  o f  a g e n e r a l  c r i t e r i o n  -  o t h e r  t h a n  t h e  
s a l a r i e s  t h e y  r e c e i v e d  b e f o r e  t r a n s f e r  t o  t h e  
C o m m o n w e a l th .
The p r i n c i p l e  o f  w o rk  v a l u e  w h i c h  was 
a d o p t e d  a s  t h e  c r i t e r i o n  h a d  b e e n  u s e d  i n  a  g e n e r a l  
way i n  t h e  e a r l i e r  S t a t e  c l a s s i f i c a t i o n s  a n d  was 
d e f i n e d  b y  t h e  New S o u t h  W a le s  B o a r d . ^  A l l  t h a t  i t  
m e a n t  was t h a t  t h e  s a l a r y  p a i d  m u s t  b e  i n  t e r m s  o f
3 .  The Commonweal th  S e r v i c e  i n  e a r l y  1901  c o n s i s t e d  
o f  9930  o f f i c e r s  i n  t h e  t r a n s f e r r e d  S t a t e  P o s t a l  
d e p a r t m e n t s ,  1 , 1 4 2  o f f i c e r s  i n  t h e  t r a n s f e r r e d  
S t a t e  C u s to m s  d e p a r t m e n t s  a n d  a l i t t l e  o v e r  a 
h u n d r e d  o f f i c e r s  i n  D e f e n c e  an d  t h e  o t h e r  
d e p a r t m e n t s .  S e e  C . P . S . C .  1 s t  R e p o r t  p . 5  a n d  
p . l l .  The immense p r e p o n d e r a n c e  o f  t h e  
P o s t m a s t e r - G e n e r a l ’ s D e p a r t m e n t  i n  t h e  t o t a l  
s t r e n g t h  o f  t h e  s e r v i c e  w i l l  o f t e n  b e  r e f e r r e d  
t o  i n  t h e  t e x t .
F o r  a  f u l l  a c c o u n t  o f  a l l  a s p e c t s  o f  t h e  
i n t e g r a t i o n  o f  t h e  t r a n s f e r r e d  d e p a r t m e n t s  i n t o  a 
s i n g l e  s e r v i c e ,  s e e  V.SUBRAMANIAM, ’’The I n t e g r a t i o n  
o f  t h e  Commonweal th  P u b l i c  S e r v i c e ' ,  P u b l i c  
A d m i n i s t r a t i o n  ( S y d n e y ) ,  V ol  XVI,  N o . 2 ,  p p . 1 3 8 - 1 5 2 .  
N . S . W . P . S . B .  1 s t  R e p o r t ,  p . 5 .4 .
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the work don© and not related to the occupant of a 
post. The Commonwealth was compelled to lean more 
heavily on the principle since it was the only possible 
criterion for classifying its new conglomerate service.
Since the idea of work valtie played a very 
important part in the history of the Commonwealth 
service it is worth enquiring into its origin and the 
reasons for its easy acceptance in Australia. In the 
old world, as Weber mentions almost casually, the 
salary of officials in a bureaucracy was not 
measured like a wage in terms of work done but 
according to status. One possible reason for this
was historical. In the small civil services built up 
by absolute monarchs to despatch the vestiges of 
feudalism, the ideas of lifelong service and dedication
5. Gerth and Mills, "Bureaucracy", From Max Weber. 
Essays in Sociology, 1947, p.203.
The Interpretation which follows (for which I am 
responsible] is based on the history of the 
development of European bureaucracies in the two 
following works:
1. Ernest Barker, The Development of Public 
Services in Western Europe (1660-1950), 
1945, chapter I
and
2. Herman Finer, Theory and Practice of Modern 
Government, chapters 28 and 29.
59
were encouraged along with an exalted notion of 
administrative work for the state. There was no 
occasion to measure the value of such services in 
terms of money and it would have seemed vulgar to 
evaluate dedicated service to the sovereign in such
terms. Apart from monetary rewards there was the 
invaluable status and esteem in society. An 
aristocratic civil service was not yet converted to 
the values of an industrial and commercial society 
and still set a very definite value on the man apart 
from his work.
The idea of valuing work impersonally and 
treating the worker as a mere unit belongs to the 
apparatus of industrialism. It could find 
acceptance in Australian public services first 
because of the absence of the European tradition and 
secondly because of the contemporary admiration for 
business methods. The state in Australia was not so 
much the venerated sovereign as a useful piece of 
social machinery for the country’s development, and 
state service was just another kind of work,
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without much of an aura attached to it.6 7
Characteristically, the first public service 
legislation in Australia related to the railways 
service the bulk of which is referred to in the old 
world as the industrial civil service.
When the various public service Acts were 
passed in the Australian colonies the pastoralist era 
was drawing to a close and the commercial classes were 
rising. Politics was dominated by the commercial 
issue of protection versus free trade and the cry of 
business methods in government was beginning to be 
heard.^ The cry became a craze as a result of the 
depression of the nineties which burnt in the lesson 
of economy.^ Work value, economy, and efficiency were 
eagerly adopted as the holy trinity of Australian 
service management. Work value in particular looked
6. S. Encel, MThe working of State Government - Some 
notes of Australian views of the State’', a paper 
read before the ANZAAS Congress at Adelaide,
August 1958.
7. See A.W.Martin "Free Trade and Protectionist Parties 
in New South Wales” Historical Studies (Australia 
and New Zealand) Vol. 6, No.25 for the background of 
Colonial politics in late 19th century. See also 
by the same author, "The Legislative Assembly of New 
South Wales” Australian Journal of Politics and 
History Vol. II, No.l.
Supra, p.8, p.25 and p.3l.8 .
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scientific, seemed a suitable yardstick like profits 
in business, and above all would effect substantial 
economies.
We have referred to the greater importance 
of this principle to the Commonwealth service which 
invented and introduced further refinements in 
estimating work value.9 In the Postmaster- 
General^ Department each type of work in a post 
office, such as telegrams sent and received, or 
letters posted and delivered, was allotted a certain 
number of points, and the total number of points for 
a post office depended on the amount of work done 
under each category. The various post offices were 
graded on the basis of this points system and the 
salary value of the work of an officer depended on 
the portion of the total work he did in a particular 
grade of post office. Similarly customs offices 
were graded on the basis of business transacted.
The points system was essentially an effort to value
9. Commonwealth Classification Report, 1904, pp. 
iii-iv.
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more or less routine work by splitting it into 
various simpler components. The value of 
supervisory positions was fixed from the amount of 
responsibility they carried and the number of routine 
workers supervised, and positions in the small 
departments were valued by comparison with those in 
the Postmaster-General’s and the Customs.
The principle could not be strictly 
applied since the Commonwealth Public Service Act 
and Regulations had already prescribed a hierarchy 
of wide classes for the Clerical and Professional 
Divisions, lifted bodily from the Victorian Act.
Each position or type of work had only one monetary 
value according to the letter of the principle and 
only a narrow range on both sides of this could be 
allowed as a margin of error and an allowance for 
one’s development in the job. But the salary 
classes in the Act and Regulations were fairly wide 
by later standards, and it was absurd after having 
valued a position closely, to fit it into a class 
whose maximum was far in excess of the work value.
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Fortunately for the principle, each class was divided 
into five or six subdivisions, and advancement from 
one to the next was not automatic as in many services, 
but strictly discretionary, being called a 
subdivisional promotion.^ Thus each position could 
be fitted into a particular subdivision of a class 
corresponding to its work value and any advancement 
in its salary justified only on the basis of increased 
work value. We shall see how the Commissioner tried 
to administer the increment provisions strictly and 
how his disillusionment led to the classification of 
1924 with its closer adherence to work value.^
A secondary implication of the principle 
was that each job was specific and separate and 
therefore required relevant (technical) qualifications 
and/or experience. This was already admitted in the 
definition of efficiency and in Section 43 of the Act. 
The result was a multiplication of examinations, 
great stress on experience as against potential, and
10. Commonwealth Public Service Act 1902, section 
22. This was following the current Victorian 
and New South Wales practice.
11. Infra, pp.193-95.
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comp artmental ism.
All the implications of the principle were
however never worked out then or later. In its
extreme form it meant the very antithesis of a career
service. Every job would have its particular work
value and the only need would he to recruit someone
whose capacity measured up to it. There would be no
obligation to promote a man from within the service,
there would be no obligation even to keep the
appointee in his job for work value is impersonal.
Some of these implications were realised in the
United States, partly owing to the vestiges of the
spoils system and later to the tradition of easy 
IPjob mobility at all levels in a society dominated 
by business and industry. In Australia on the 
other hand, the twin guarantees against arbitrary 
dismissal and against outside recruitment at higher 
levels had taken firm root before the principle of 
work value was accepted.-^ They meant not only 
that officers in the service could not be dismissed
12. This is not to deny the simultaneous 
development of career principles in the United 
States Federal services. The reference is 
rather to the popular idea which was probably 
comparatively true at particular times in 
American service history.
13. Supra, pp. 28-30.
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without special cause but that all higher posts 
should, be filled only by promoting them from within 
the service (except in special cases). Work value 
had to be interpreted within the framework of such a 
career service. While the concept of impersonal 
work value was held in check in the old world by pre- 
bureaucratic notions of personal value, in Australia 
it was modified by the legal guarantees resulting 
partly from egalitarianism and public service 
unionism. The consequent combination was neither 
European nor American but peculiarly Australian.
The classification was important to the 
promotion process in two other ways. Putting it 
into force gave the Commissioner and his Inspectors 
a deep insight into the work and qualifications of 
officers, which stood them in good stead in later 
years in making promotions. ^ Secondly the wide 
exercise of appeal rights by the officers (regarding
14. Senator Dobson wanted the service classified
by a separate classification board of departmental 
heads but fortunately the idea found no support 
(see C.P.D. Vol. 7, p.9341 and p.9352). If the 
idea had been adopted the Commissioner and his 
Inspectors would not have started with such a 
good knowledge of the service as they did.
The South African Union in 1911 adopted a 
procedure similar to what Dobson favoured. It 
would be interesting for „s.Qjnebody to compare the
results
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their classification)-^ set up a precedent which 
the public service associations were never loath to 
cite in their demand for appeal rights regarding 
promotion.
The formalities of promotion.
Section 44 of the Commonwealth Public 
Service Act of 1902 laid down that on the occurrence 
of a vacancy the Commissioner should recommend to the 
u-overnor-..eneral the name of the officer to oe 
promoted to fill the vacancy, after a report from the 
permanent head. The procedure was further elaborated 
in the regulations made the same year.-1*6 In each 
State the head of the State branch of the department, 
i.e. the Chief officer, was to report the occurrence 
of a vacancy to the Commissioner through the permanent 
head of the department, unless it was a new office 
created on the recommendation of the Commissioner.
The latter would generally publish the details of the 
vacancy in the Commonwealth Gagette. The Chief
15. 2,217 appeals were lodged (out of about 11,000 
officers) and 443 were allowed. See C.P.S.C.
2nd Report, p.6.
16. C.P.S. Regulations, 1902, regs.147 and 148.
17. Supra, p.48, footnote 43.
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Officer might also suggest the name of an officer
fit to be promoted and should forward this to the
Public Service Inspector in his State to enable him
to report independently to the Commissioner. After
receiving a copy of the report from the Inspector,
the Chief Officer forwarded it with his remarks to
his permanent head (i.e. the head of the department
in Melbourne), who forwarded it to the Commissioner
with his remarks. In the case of Victoria, the
permanent head who was resident in Melbourne played
the part of the Chief Officer also. In all cases
the Commissioner, after due enquiry, finally decided
the name of the officer to be promoted and made a
recommendation to the Governor-General. Where a
junior officer was recommended the Commissioner had
to certify that there was no senior officer in the
service who was _as capable of carrying out the duties
1 ftof the position as the officer recommended.
Applications for an advertised vacancy 
were to be addressed to the Commissioner and
18. See infra p.101
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forwarded to him through the Chief Officer and the 
permanent head with the latterfs report on the 
applicant. The Commissioner decided on the 
promotee after due enquiry and made a recommendation 
to the Governor-General. While the original 
vacancy had to be notified, consequential vacancies 
could be filled without notification but otherwise 
in the same manner as for advertised vacancies.
This procedure was cumbrous and productive 
of delay and paperasserie in the departments of 
Customs and the P.M.G., which had branches in all 
the States and which comprised the great bulk of the 
service. All forms and documents had to pass up in 
two parallel streams - often from distant State 
capitals to Melbourne, before a final recommendation 
could be made.
.The twin evils namely, lack of delegation 
and lack of consultation at the State level, led to 
great delays not only in regard to promotion but in 
many other respects too. The Commissioner became
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keenly aware of the ridiculous extent of 
centralization in some departments by 1907.^-9 He 
failed however to persuade a highly centralized 
department to delegate more power to its Chief 
Officers, at least in regard to routine matters.
But in the same year a Cabinet Subcommittee on Postal 
Services made strong recommendations in favour of 
more local responsibility. The Public Service 
Regulations were amended consequently in 1908 to 
provide for greater and more regular consultation 
between the Public Service Inspectors and Chief 
Officers and circulars were issued delegating more 
power to them.
Among the powers delegated by the 
Commissioner to the Inspectors was the power of 
finally approving all promotions in the General 
Division up to a salary of £162 p.a., and promotions 
of Linemen to Senior Linemen and Mechanic to Senior 
Mechanic.29 They always had the duty to report to
19. C.P.S.C. 3rd Report, pp.33-36 and 4th Report,
pp. 20-21.
20. C.A.A: C.P.121. (67) 1917/4189. Refer to
Circular on Inspector’s delegated powers.
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t h e  Commissioner on a l l  p ro m o t io n s  above t h i s  s a l a r y  
l e v e l .  The C h ie f  O f f i c e r s  o f  th e  two f a r - f l u n g  
d e p a r tm e n t s  o f  Customs and t h e  P.M.G. were d e l e g a t e d  
s i m i l a r  powers by t h e i r  p e rm a n en t  h e a d s ,  u n d e r  s e c t i o n  
13(2)  o f  t h e  P u b l i c  S e r v i c e  A c t ,  t o  d e a l  f i n a l l y  w i t h  
p ro m o t io n s  up to  th e  same l e v e l  i n  c o n f e r e n c e  w i th  t h e  
i n s p e c t o r  and t o  r e p o r t  on p ro m o t io n s  up to  a somewhat 
h i g h e r  l e v e l  d i r e c t l y  t h r o u g h  t h e  I n s p e c t o r  to  t h e  
Com missioner .  p ro m o t io n s  above t h i s  h i g h e r  l e v e l  had 
to go t h r o u g h  the  pe rm anen t  h e ad  t o  t h e  Commissioner 
f o r  f i n a l  a c t i o n .
T h is  s i m p l i f i e d  p r o c e d u r e  c u t  down d e l a y s
and improved th e  r e l a t i o n s  b e tw ee n  P u b l i c  S e r v i c e
I n s p e c t o r s  and C h ie f  O f f i c e r s .  F o r  a l l  a d v e r t i s e d
21v a c a n c i e s  i n  t h e  G e n e r a l  D i v i s i o n  the  a p p l i c a t i o n s  
were a d d r e s s e d  to  t h e  I n s p e c t o r  ( o f  t h e  S t a t e  where  
th e  v a can cy  o c c u r r e d )  t h r o u g h  the  C h ie f  O f f i c e r .  In  
t h e  c a se  o f  v a c a n c i e s  n o t  a d v e r t i s e d  a l l  t h e  o f f i c e r s  
e l i g i b l e  f o r  p r o m o t io n  were c o n s i d e r e d .  In  b o t h
21.  C .P .S .  R e g u l a t i o n s ,  1 9 1 2 . R e g .148.  A l l  f u t u r e  
r e f e r e n c e s  to  r e g u l a t i o n s  i n  th e  r e s t  o f  t h e  
c h a p t e r  a r e  t o  t h e  a b o v e .  Fo r  examples  o f  t h e  
a c t u a l  a p p l i c a t i o n  o f  t h e s e  r e g u l a t i o n s ,  see  
C.A.A: C .p .1 2 1 .  (113) 1922 /8152
and " " (105) 1922 /3284
" " (87) 1918/10253
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cases the Inspector and the Chief Officer concerned 
conferred on the qualifications of applicants or 
eligible officers and also upon consequent promotions 
and transfers. If they agreed, the Inspector 
forwarded a report of proposed promotions and other 
staff changes agreed upon to the Commissioner for final 
action. If they disagreed, the Chief Officer and the 
Inspector reported separately to the permanent head and 
the Commissioner respectively and the Commissioner 
took the final decision after receiving a report from 
the permanent head. The same procedure was followed 
for vacancies in the Clerical and Professional 
Divisions where the Chief Officer had powers delegated 
by his permanent head to report in respect of 
appointments and promotions. In the case of 
vacancies in the higher classes of the Professional 
and Clerical Divisions (where the Chief Officer had 
no delegated powers) the Inspector and the Chief 
Officer reported separately to the Commissioner and 
permanent head respectively and the Commissioner made 
the final recommendation after receiving the 
permanent head’s report.
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The r e s u l t  was t h a t  a l l  p ro m o t io n s  in  th e  
G enera l  D i v i s i o n  and t h e  lo w er  c l a s s e s  o f  t h e  C l e r i c a l  
and P r o f e s s i o n a l  D i v i s i o n s  were  i n  p r a c t i c e  f i n a l i z e d  
i n  t h e  c o n fe r e n c e  i t s e l f  s i n c e  b o th  p a r t i e s  u s u a l l y  
a g r e e d ,  and th e  Commissioner a p p ro v e d  th e  a g re ed  
d e c i s i o n .  S ince  t h e s e  two c a t e g o r i e s  c o n s t i t u t e d  t h e  
m a j o r i t y  o f  p r o m o t i o n s ,  d e l a y s  were  c u t  down 
s u b s t a n t i a l l y
These c o n f e r e n c e s  b u i l t  up a common fund o f
i n f o r m a t i o n  on th e  o f f i c e r s  i n  th e  S t a t e  s i n c e  th e
d e t a i l s  a b o u t  them were exchanged  and d i s c u s s e d  in
them. They a l s o  i n c r e a s e d  m u tu a l  u n d e r s t a n d i n g
be tw een  t h e  I n s p e c t o r  and C h ie f  O f f i c e r .  Even when
t h e  two d i s a g r e e d  t h e y  began  to  a p p r e c i a t e  t h e  o t h e r
p o i n t  o f  v iew .  C h ie f  O f f i c e r s  g e n e r a l l y  acknowledged
t h i s  b e f o r e  th e  P o s t a l  Commission i n  s p i t e  o f  t h e i r
23c r i t i c i s m  o f  Commissioner c o n t r o l .
Most o f  th e  p r o m o t io n s  were d e c i d e d  i n  t h i s  
c o n f e r e n c e ,  b u t  j o i n t  i n t e r v i e w s  were u s e d  more as th e  
s e r v i c e  expanded and a s  i t  became d i f f i c u l t  f o r  anyone
22. See i n f r a ,  p . 9 0 .
23. P o s t a l  Commission E v id e n c e ,  p .7 8 5  and p p . 8 1 0 - 1 1 .
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to claim intimate knowledge of all officers. 
Investigation and interview by a Committee of senior
officers were used to select men for important
24positions.
Promotions from the General Division to the 
Clerical were based on an examination prescribed in 
section 23 (4) of the Public Service Act, and are 
treated in greater detail in connection with 
promotion examinations. The successful candidates 
(who must have served at least two years in the 
General Division) were recommended in their order of 
merit for promotion to the Clerical Division.
No study of promotion would be complete 
without some reference to increments, since all 
increments above £180 p.a. were known as 
subdivisional promotions, were discretionery and were 
governed by the same statutory considerations as 
promotion. According to Regulation 111, the 
Commissioner must be satisfied that the officer was
. C.A.A: C.P.121. (56) 1915/v/l4278 gives the
story of the selection of an Education Officer.
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entitled to an increment "by the amount and 
importance of his work and by his efficiency, 
seniority and good conduct." The Chief Officers 
sent in the recommendations for increments in April, 
in a form certifying that they were earned "by the 
good conduct, diligence and efficient service of the
O Kofficers named. The Inspector, after considering
them in the light of "the amount and importance of 
work", pruned them down, and forwarded them to the 
Commissioner, who made the final recommendation for 
inclusion in the next yearTs budget.
In fact, however, the whole matter became a 
pawn in the tussle between Chief Officers and the 
Commissioner. The former (who did not have the final 
say) treated it as a mere time-wasting formality and 
often recommended all officers. The Inspector 
automatically pruned down sometimes to half the number 
on the principle that the good officer was to get
pcincrements biennially and exceptional ones annually.
25. C.A.A: C.P.121. (106) 1922/4706 contains many such 
forms and a circular explaining the terms used.
26. Regarding the liberality and irresponsibility of 
Chief Officers in recommending increments, see 
Postal Commission Evidence, p.2163 and p.2331 and 
also McLachlan Report, p.41.
Regarding Inspectors1 methods and Commissioners* 
prunings see C.A.A: C.P.121.(131).1923/5915, and 
C.A.A: C.P.121.(120) 1923/4889. There are quite 
a few interesting examples in these files. See 
also P.P.S.J. February, 1919.
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The Commissioner quite often made further reductions 
in this number.
The criteria of promotion; Seniority versus
The central problem of promotion is the 
basis on which it is made. The Commonwealth Public 
Service Act (of 1902) unlike the earlier State Acts, 
was very clear on this point. According to section 
42 of the Act all promotions were to be made on the 
basis of relative efficiency and only in case of 
equality of efficiency was seniority to be regarded. 
How were these two important terms interpreted?
The principle followed in determining 
seniority was very simple. Seniority was directly 
related to salary and the officer who drew the higher 
salary in a Division was the senior. In case of
equality of salary the officer who had drawn it for a 
longer period was regarded as senior. A seniority 
list was compiled on this basis in 1909 and the 
Commissioner planned to publish a new list every three
27. C.P.S.C. 6th Report, p.6
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y e a r s .  E a c h  D i v i s i o n  h a d  i t s  own s e n i o r i t y  l i s t  
w h i c h  e x t e n d e d  t h r o u g h  a l l  d e p a r t m e n t s .  The p r o b l e m  
o f  f i x i n g  s e n i o r i t y  when an  o f f i c e r  moved f rom  t h e  
C l e r i c a l  t o  t h e  P r o f e s s i o n a l  D i v i s i o n  r a r e l y  a r o s e  
i n  t h e  e a r l y  y e a r s .  When i t  d i d  i t  was d e a l t  w i t h  
b y  t h e  C o m m i s s i o n e r  i n  h i s  d i s c r e t i o n .  The 
s e n i o r i t y  o f  G e n e r a l  D i v i s i o n  o f f i c e r s  who w ere  
p r o m o t e d  to  t h e  C l e r i c a l  o r  P r o f e s s i o n a l  D i v i s i o n  
t h r o u g h  an  e x a m i n a t i o n  was f i x e d  a c c o r d i n g  t o  
R e g u l a t i o n  142  a c c o r d i n g  t o  w h i c h  s u ch  a n  o f f i c e r  
o c c u p i e d  t h e  l o w e s t  p o s i t i o n  i n  t h e  c l a s s  ( o f  t h e  
D i v i s i o n )  t o  w h i c h  he was p r o m o t e d ,  t h o u g h  he  
r e t a i n e d  h i s  e a r l i e r  s a l a r y .
The C o m m i s s i o n e r  c l a i m e d  t h a t  t h e  s a l a r y
b a s i s  i n d i r e c t l y  i n t r o d u c e d  t h e  e f f i c i e n c y  f a c t o r  i n
s e n i o r i t y  i t s e l f .  T h i s  seems t o  b e  a n  a f t e r t h o u g h t
a n d  he  p r o b a b l y  c o p i e d  t h e  V i c t o r i a n  r e g u l a t i o n  
28v e r b a t i m . A g a i n ,  no o t h e r  b a s i s  was  p o s s i b l e  o r
e q u i t a b l e  i n  t h e  Commonwealth  P u b l i c  S e r v i c e  a f t e r  
t h e  c l a s s i f i c a t i o n .  I t  r e j e c t e d  e a r l i e r  S t a t e  
s a l a r i e s  and  d e s i g n a t i o n s  as  i t s  b a s i s  an d  f i x e d
2 8 .  I b i d ,  f o r  t h e  C o m m i s s i o n e r f s c l a i m ;  See  S u p r a  
p . 1 5  f o r  t h e  V i c t o r i a n  p r a c t i c e .
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these on the basis of work value. The new salaries 
formed the basis of the first seniority list.
This simple scheme was thrown into 
confusion after the extension of arbitration to 
public servants in 1911. When a registered 
association of officers obtained a favourable award 
from the Court, their salaries were usually increased. 
They immediately gained seniority vis a vis other 
groups of officers near their level, who had not 
obtained an award. The Commissioner at first tried 
to stem the confusion by means of circulars.
Increasing resort to arbitration by officers compelled 
him to amend the seniority regulation itself. The 
new regulation^0 stated that seniority would normally 
be determined (in the Clerical and Professional 
Divisions) according to the officer's class, 
subdivision of class and date of entry into the 
subdivision. In the General Division it was determined 
on similar principles. The Commissioner also 
reserved to himself the power to determine seniority 
in any case of transfer or promotion.
29. C.A.A: C.P.121. (57), 1916/784. Contains the
regulation and the story of its birth. See infra, 
pp.117-122 for more details on the mechanism of 
public service arbitration.
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The Public Service (Amendment) Act of 1917 
extended an important concession (among others) in 
the matter of seniority to returned soldiers.50 
Any returned soldier who took the examination for 
entrance into the service within twelve months after 
his discharge and was appointed, had his appointment 
antedated (for purposes of seniority) as if he had 
taken the last examination held prior to his 
enlistment. The intention was that soldiers who by 
enlisting lost the opportunity to take an earlier 
examination should not suffer by comparison with those 
who took it. The effects of the concession became 
evident only in the twenties and are dealt with in 
a later chapter.3^
Efficiency was defined in section 42 of the 
Act as "special qualifications and aptitude for the 
discharge of the duties of the office to be filled, 
together with merit and good and diligent conduct".
No opportunity seems to have arisen to elaborate this 
definition during the currency of the first Public 
Service Act. It may be inferred that "merit and good
30. See infra, p.131, footnote 49 about the origin of 
the concession.
31. Infra, Chapter VIII ,pp.245-46 .
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and diligent conduct” were regarded as necessary for 
all promotees. The crucial comparison was made as 
to their ’’special qualifications and aptitude for the 
discharge of the office to he filled”. It was 
typical of Australian pragmatism to relate 
qualifications and aptitude to "the office to be 
filled”. Since such ideas as executive potential 
and further promotability were not widely current in 
those days, the letter of the Act was probably more 
strictly observed than in later times, and the stress 
was on an immediately useful specific skill or 
experience rather than general administrative ability.
Section 42 of the Act gave no guidance 
about comparing efficiency. The two following 
sections of the Act however gave some indication in 
the matter. According to section 43, examinations 
(relating to the work performed) could be 
prescribed as a condition of promotion and performance 
therein could therefore be regarded as an indication 
of efficiency. Section 44 gave power to the 
Commissioner to recommend officers for promotion.
The Commissioner depended mainly on his Inspector’s
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reports which compared the efficiency of officers. 
Examinations
Examinations were an important feature of 
the promotion system of the Commonwealth service 
right from the beginning. The Act itself 
prescribed two examinations and permitted other 
examinations to be prescribed (S. 45). The 
Regulations (144-146 and 197) of 1902 gave details of 
only the two in-service examinations in the Act, one 
for advancement from the General to the Clerical 
Division (S. 23(4)) and another for drawing the 
minimum salary at the age of twenty-one (3. 21). But 
before the end of the decade their number had 
increased to nearly fifteen.
This was mainly due to the urgent need of 
proven technical competence for many positions in the 
General Division of the Postmaster-General’s 
Department.3^ The ball was set rolling by the Chief 
Electrical Engineer of the Department in 1907 in a 
minute asking for examinations to be held for the 
more important positions in the Telephone Section.
32. This paragraph is based on C.A.A: C.P. 121.(28)
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The matter was referred by the Commissioner to the 
various Public Service Inspectors for their opinion.
All of them were in favour of examinations in general. 
The case for examinations was well summarized by the 
Examiner, Mr. Healey. He felt that the lack of 
officers who were either trained or could be trained 
on the basis of a good general education was due to 
the evil of patronage in the past. He added:
Whatever may be said in disparagement of 
examinations I am convinced that an officer who is 
required to pass a good examination in his early years 
is better intellectually than one who is not. His 
intellect has undergone some degree of training and 
his capacity for the acquirement of knowledge is 
greater and he is able to assimilate knowledge by 
means of book study - an important factor in
Electrical Science.....  Whatever may be the defects
of examinations, they at least secure this - that the 
person appointed discloses a reasonable proof that 
the necessary knowledge is possessed.
The Commissioner though afraid of being "charged with 
importing too many examination periods in the service", 
agreed with the Examiner. As a result, practically 
all higher positions in the Electrical Branch and many 
of them in the Engineering Branch were filled by 
examination, from 1908 onwards. The number of 
promotion examinations increased year by year owing
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to the demand for them from the Branch heads of the 
P.M.G.'s Department. The Commissioner "became an 
enthusiastic apostle of the system of preferment by 
examinations and in his reports harped on the
•X'Zopportunities they gave to aspiring officers.
There were broadly two types of promotion
examinations, namely examinations of a general nature
and examinations for advancement to a particular
category of positions. To the first type belonged
the examination for advancement from the General to
the Clerical Division. According to the Act and
original regulations it was to be of the same standard
as the clerical entrance examination. In practice it
34developed significant differences. The General
Division officers had to pass only in Handwriting, 
Dictation, English and Arithmetic, whereas the 
outside candidates for clerical entrance had to pass
33. C.P.S.C. 7th Report, p.6 and 8th Report, p.24. 
Prom the appendices of his annual reports it 
appears that the number of types of promotion 
examinations increased from 2 in 1904 to 15 in 
1912.
34. C.P.S.Regulations, 1912. Compare regs 193 and 
196. a slightly stiffer test was to be passed 
by those who wanted to enter the 4th and higher 
classes of the Clerical Division, oee reg.197.
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in English History and Geography in addition and 
might also offer two more options. The former 
were instead required to pass in some subjects 
related to particular positions in the service.
Thus the examination, though more general in nature 
than other promotion examinations, became partly 
oriented to specific jobs.
Two other general examinations current in 
the first decade were given up by 1912. There was 
a simple examination in such subjects as Precis 
writing, Handwriting, Dictation, Letter writing and 
Departmental Acts and Regulations for Clerical 
Division officers to qualify for the basic minimum 
adult salary of £110 per annum. This was abolished 
in 1912 by the Fisher Labour Government.
Secondly, Telegraph Messengers (recruited between 14 
and 16 years of age) had to qualify for promotion to 
some position in the General Division, if they were 
not to be discharged v^ ien they reached the age of 18. 
This insistence on passing some promotion
55. C.P.S.C. 8th Report, p.40. See also Public 
Service (Amendment) Act, 1911.
84
examination was given up by 1911, since there were 
increasing opportunities to absorb these youths.
They were retained and promoted if they had passed 
in Arithmetic either in their entrance examination 
or later.
The examinations of the second type (to 
qualify for a particular position) could be 
subdivided into two categories. There were 
examinations strictly referring to some manipulation 
for example, the examinations in Telegraphy to 
qualify for promotion over £120 p.a. and to qualify 
for £260-285 p.a., the sorting test for Sorters to 
be promoted as Senior Sorters, and similar examinations 
for Letter Carriers and Telephonists. Owing to 
complaints of many officers about nervousness 
(affecting their examination performance) these 
manipulative abilities were reported on by Advisory 
Boards of senior officers for each State. These
examinations merely insisted on a minimum standard of
36. C.P.S.C. 6th Report, pp.30-35 and 7th Report,
p . 20.
37. C.P.S.C. 6th Report, p.20.
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manipulative ability before advancing to the next
grade. The other category of examinations included
general subjects like Trigonometry or Geography in
addition to subjects bearing on the specific job.
Promotion examinations for positions of Mechanics
and Senior Mechanics, Instrument Fitters, Senior
Linemen, Managers of telephone exchanges and the
entrance examination for Junior Assistant Engineers
•20were of this type.00 Practically all senior 
positions in the General Division in the Electrical 
and Engineering Branches were filled through this 
type of examination. Their aim was to test (a) 
basic knowledge in general subjects like Physics or 
Trigonometry - to make further training possible;
(b) knowledge relevant to the job - like departmental 
regulations or simple work-methods such as the way of 
laying a cable or operating a particular exchange; 
and (c) supervisory ability. The first two were
38. Op. cit. p.ll for a list of examinations then
current. See the Commonwealth Gazettes of any 
of those years after 1908, for announcements of 
examinations with detailed syllabi and lists of 
qualities tested in practical examinations. In 
those years , many details about examinations 
were not included in the Regulations.
86
tested by written papers and oral answers to 
questions. There were questions regarding the last 
in the practical examinations. It is difficult to 
see how it was tested by questioning. The 
examiners were mostly departmental senior officers 
for (b) and (c) while for (a) external, examiners were 
also used. Where supervisory ability was not tested 
in the examination, it was evaluated in the 
Inspectors reports on the officer.
All but a few of these promotion 
examinations were for positions in the General 
Division. There were no promotion examinations 
within the Clerical Division itself though the first 
Commissioner toyed with the idea of a departmental 
examination in accountancy for promotion.5^
These examinations were more important to 
the promotion system in those years than in later 
times. Many in-service examinations were necessary 
since the State education systems and technical
39. C.A.As C.P. 408. G.20/398. (Mentioned by the 
second Commissioner to a Clerical Association 
deputation).
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apprenticeships were not well developed in those 
days.40 The service recruited a large number of 
Telegraph Messengers to the C-Bneral Division very 
young, and the only way they could remain and advance 
in the service and the only way the service could 
obtain competent technicians from within was through 
a variety of in-service examinations. It was later 
realized that the carrot held at the other side of 
the examination hurdle was not enough and that 
training was necessary to surmount the hurdle. In 
the earlier years fees were refunded to students 
who passed examinations, and bonuses were granted to 
officers who trained younger men.44 The pressing 
need for more technicians about 1914 resulted in more 
ambitious programmes, such as opening Postal 
Institutes providing various courses. 449-
In-service examinations owed much to the 
two dominant strands in Australian character namely,
40. R.S.Parker, Public Service Recruitment in 
Australia, 1542, pp.80-86.
41. C.A.A: C.P.121. (46).1915/v/2l7. See also 
C.A.As 0.P.121. (80).18/6186.41a. C.A.A: C.P.121. (56).1915/v/l4278. contains 
the full report of the official committee on 
Recruitment and Training of Junior Officers 
in the P.M.G-*s Department. See pages 54 
onwards.
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e g a l i t a r i a n i s m  and p ra g m a tism . The e x a m in a t io n  to  
e n a b le  G e n e ra l  D i v i s i o n  o f f i c e r s  to  p a s s  i n to  th e  
C l e r i c a l  D i v i s i o n  was s u p p o r te d  by th e  e g a l i t a r i a n  
s e n t im e n t s  o f  many members o f  P a r l i a m e n t  i n  1901 .
Most p ro m o tio n  e x a m in a t io n s  were open to  a l l  o f f i c e r s  
i n  t h e  s e r v i c e  and  th e  C om m issioner, more th a n  o n c e ,  
rem inded  o f f i c e r s  t h a t  th e y  a l l  had  th e  m a r s h a l f s 
b a to n  in  t h e i r  k n a p s a c k s .^2 T h is  was g u a r a n te e d  by
th e  a b se n c e  o f  d i f f e r e n t i a l  r e c r u i t m e n t  a t  a h i g h e r  
l e v e l  and t h e  r e s t r i c t i o n s  on o u t s i d e  r e c r u i t m e n t  a t  
any l e v e l .  I t  was a l s o  p ro v e d  by th e  f a c t  t h a t  a 
h ig h  p e r c e n t a g e  o f  t h e  e n t r a n t s  i n to  t h e  C l e r i c a l  
D i v i s i o n  w ere p rom oted  G e n e ra l  D i v i s i o n  O f f i c e r s ,  a s  
shown by th e  f o l lo w in g  t a b l e .
_____________________________________________________ T ab le  I I
T ab le  o f  r e c r u i t m e n t  and p ro m o tio n  
to  t h e  C l e r i c a l  D i v i s i o n 
(c o m p i le d  from  C .F .S .C .  Annual R e p o r ts )
Y ear 1905 1906 1907 1908 1909 1910
D i r e c t  A p p o in t­
ment by exam­
i n a t i o n 55 31 53 99 98 91
P ro m o tio n  from  
th e  G e n e ra l  
D i v i s i o n - - 156 195 128 137
42 . C .P .S .C .  8 t h  R e p o r t ,  p .2 4 .
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Table II (Contd.)
Year 1911- 1912- 1913- 1914- 1915- 1916- Total
1 2 13 14 15 16 17
Direct 
Appointment 
by exam­
ination 
Promotion 
from the
179 178 180 156 164 196 147u
General
Division 308 779 291 283 144 135 2556
N.B. After 1917 the General to Clerical examination was 
confined to returned soldiers in the service 
during 1918 and not held often thereafter.
A rather narrow pragmatism dictated that each 
specific job should require a certain specific technical 
ability - hence the number of examinations multiplied 
along with the different categories of posts. Members 
of the first Commonwealth Parliament laid stress on 
practical examinations related to the duties of the 
position and this was written into section 43 (2) of the 
A c t . ^ a This was also in tune with the idea of work 
value (sanctified by the classification) and the letter 
of section 42 linking aptitude and qualifications to the 
duties of a particular post.
Examinations were very important to the 
promotion system for the majority of promotions in each 
year were in the General Division and from it to the 
Clerical Division as shown in the table below and these 
were based on examinations.
42a. Supra, p.4 4 ,.
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Table III
Table of annual promotions 1907-1922 
(compiled from C.P.S.O. Annual Reports)
Annual Promotions in the
Pro­
motions
To tal 
of
period
Prof- Cleri- General
from
General
to
annual
pro­
motions
ession- 
al Div­
ision
cal
Divis­
ion
Divis­
ion
Higher 
Divis ions
1907 7 221 814 156 1198(970)
1908 6 366 716 195 1283(911)
1909 7 170 358 128 663(486)
1910 13 174 1068 137 1392(1205)
Jan.1911- 
June 1912 33 354 1856 314(6) 2557(2170)
June 1912- 
June 1913 26 237 1160 790(11) 2213(1950)
1913/14 38 390 1493 309(18) 2230(1802)
1914/15 26 282 1417 302(19) 2027(1719)
1915/16 32 327 1455 167(23) 1981(1622)
1916/17 25 215 1322 143(8) 1705(1465)
1917/18 15 217 1096 152(18) 1480(1248)
1918/19 11 254 913 96(5) 1274(1009)
1919/20 26 312 773 61(9) 1172(834)
1920/21 34 504 1596 367(19) 2501(1963)
1921/22 30 560 1501 307(19) 2398(1808)
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N.B.
The total of the 4th and bth 
columns (i.e. General Division and 
General to clerical promotions, is given 
in brackets in Column 6 and makes more 
than three-fourths of the total in most 
years.
The General to Clerical 
promotions decreased after the war 
owing to restrictions on in-service 
examinations to provide for returned 
soldiers* They increase after 1920 but 
there were complications due to soldier 
preference.
The total number of 
promotions was also restricted during 
war years.
Figures in Column 5 are mostly 
promotions from General to Clerical 
Division and the few other promotions 
from the General to the Professional 
Division are indicated in brackets.
Examinations made it easier to reject incompetent 
seniors, for seniority was a stubborn fact and could 
be rejected only on the basis of something as 
factual as failure in an examination. The
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Commissioner flaunted the examinations every time
a member of Parliament enquired on behalf of a
4- ^rejected senior. ° Apart from weeding out 
incompetents, examinations were also used to compare 
efficiency when they were competitive. All in all, 
they did more than anything else to raise the concept 
of efficiency to a high place in the promotion system.
Inspectors1 reports.
Supervisory ability and general 
administrative qualities were intangibles outside the 
province of examinations. The Commissioner evaluated 
them on the basis of the reports of his Inspectors.
It was the duty of each Inspector according 
to section 8(1) of the Act to "inspect each or every 
department" and "examine so far as was practicable 
the officers thereof". The information in the 
reports was based on these inspections. The
43. C.A.A: C.P.121. (12). 1908/K/1262.43a. C.A.A: C.P.121. (19). The Commissioner also 
tried to convert qualifying tests into 
competitive ones by opening them to outsiders - 
against the spirit of the Act.
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Inspectors testified before the Postal Commission 
that they tried to get information by all means 
a v a i l a b l e . T w o  types of information were 
obtained, the first gathered by independent personal 
observation and contact with the officer, and the 
second consisting of the opinions and estimates of 
branch heads and Chief Officers and of any others 
whom the Inspector consulted. The Inspector^ 
final, judgment was arrived at after weighing and 
comparing the various estimates of supervisory 
officers and correcting and collating them with his 
own observations when possible.
The reports did not follow any set pattern 
or form. They were generally made when a promotion 
or a set of promotions was recommended or when an 
off-the-beat office or a section of a Central Office 
was inspected. In the former case they contained 
reports on the officers considered while in the latter 
case they included details of organization and 
management in addition. The report on an officer 
usually started with some factual details such as his
44. Postal Commission Evidence, p.642, p.693,
p.694, p.983, p.990, p.991, p.1107 and
p .1611 •
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a g e ,  s e r v i c e  h i s t o r y  and e x a m in a t io n  q u a l i f i c a t i o n s  
i f  any .  T h is  was f o l l o w e d  by rem arks  on h i s  
p e r s o n a l  q u a l i t i e s ,  such  as  h i s  a b i l i t y  to  g e t  on 
w i t h  and c o n t r o l  o t h e r  o f f i c e r s ,  h i s  g e n e r a l  
temperament  and  h i s  g e n e r a l  e f f i c i e n c y .  There  was 
no obv ious  a t t e m p t  t o  e v a l u a t e  a p r e v i o u s l y  d e te r m in e d  
s e t  o f  p e r s o n a l  t r a i t s ,  and t h e r e  was no u n i f o u n i t y  
a b o u t  t h e  r e p o r t s  o f  d i f f e r e n t  I n s p e c t o r s  o r  even  o f  
t h e  same I n s p e c t o r .  T h is  p r o b a b l y  d i d  n o t  a f f e c t  
t h e  v a lu e  o f  th e  r e p o r t s  s i n c e  the  I n s p e c t o r s  and 
t h e  Commissioner knew one a n o th e r  p e r s o n a l l y  and 
worked on a common s e t  o f  a s s u m p t io n s .
A few sample  e x t r a c t s  from some r e p o r t s  
a r e  r e p r o d u c e d  to i l l u s t r a t e  t h e i r  n a t u r e .  An 
I n s p e c t o r ’s g u a rd e d  r e p o r t  on an a p p l i c a n t  
(recommended by h i s  pe rm anen t  head) f o r  a r e s p o n s i b l e  
p o s t  i n  th e  A u d i t  B ra n ch  was a model of  o f f i c i a l  
c a u t i o n .  I t  s a i d :
Mr. H. i s  a c a p a b le  and i n t e l l i g e n t  o f f i c e r  who may 
be r e g a r d e d  as b e i n g  e f f i c i e n t .  He h as  a t h o r o u g h  
knowledge o f  Customs work i n c l u d i n g  the  a u d i t  b u t  he 
h as  had no e x p e r i e n c e  o f  so f a r  o u t s i d e  Customs work.
I  t h i n k  however t h a t  he  would soon a c q u i r e  t h e  
n e c e s s a r y  knowledge and t h e r e f o r e  would be i n c l i n e d  
to  concur  w i t h  t h e  recom m enda t ions  o f  t h e  p e rm an en t  
h e a d .  _____
45 .  C.A.A: C . P . 1 2 1 . ( 1 4 ) .
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A more chatty report on some officers of a
Branch (to he taken over) in the earlier years had
46the following passages:
Regarding H., W. describes his punctuality as 
satisfactory, diligence very good, efficiency good, 
conduct very good. He however qualified this by 
the opinion that he had no initiative and could only
work safely under control.......... He has a nervous
excitable manner and bears evidence of the bad 
condition of his blood in the sores on his hands. 
Though Mr. W. desires his transfer and speaks fairly 
well of him as an officer, I do not think the 
Commonwealth should take him over unless it is 
fortified by a medical report.
Regarding D., W. grades him satisfactory as 
regards punctuality and very good as regards 
diligence, efficiency and conduct. He states that 
he can leave D. in charge when he is on leave as his 
capacity and aptitude are much superior to those 
possessed by Mr. H.
I formed the conclusion that Mr. D. was above average
in capacity and knowledge of his work......  If
possible I should recommend that the position of first 
assistant should be secured to him as against any of 
the officers at present working in the Branch.
In another report an Inspector gathered
information that N. was "an impossible man, irritable
and unable to get through work without friction with
staff".^7 A cryptic report by an Inspector referring
to an officer as rough ruined his chances for a high
48supervisory position. Nor was a dry humour absent
46. C.A.A: G.P.121. (18).
47. C.A.A: G.P.121. (22).
48. C.A.A: C.P.121. (36). 1913/S/3522
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from these reports as shown by the following example:
Mr. H. is a military looking type of man who has a 
grievance against the Commonwealth owing to his not 
having been promoted to higher positions for which he
has been an applicant .....  But from my inspection
of his work I am satisfied that he lacks method and 
system and that while he is a good manager of men and 
has his staff under good disciplinary control, he is 
very much wanting in office organization.
Regarding C, this officer has all the appearance of a 
Chinaman and apparently has a rooted antipathy to soap 
and water and smells strongly at twenty yards distance. 
I am not at all impressed with him and I consider he 
is adequately paid at his present salary.
Many criticisms were made during those years 
regarding the processes through which information was 
obtained for the reports, the assumptions behind them 
and their general validity. Even in the debates in 
the Senate on the Act, some Senators had called the 
proposed system of Inspectorial reporting a wasteful 
duplication of departmental sources producing a useless 
mass of second-hand opinions and h e a r s a y . S i m i l a r  
criticisms were made in the evidence before the Postal 
Commission in 1909-10. The permanent head of the 
P.M.C’s department and his Deputies offered two
49. C.A.A: C.P.121. (34). S.286. This group of files 
from S.275 to S.287 is full of vigorous pen 
portraits by Inspector Skewes who later became a 
Commissioner.
50. Supra, pp.39-40.
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slightly conflicting criticisms, first that the
Inspector was nosing around too much and destroyed
departmental discipline thereby, and second that the
51Deputies had a better knowledge of their officers.
The public service associations in general felt that 
the Inspector could not and did not examine all officers 
personally and had to lean heavily on the estimates of 
departmental branch heads - a position which they did 
not like.' The Inspectors themselves said that they 
carried personal inspection to the utmost limit, got 
information rtfrom the Chief Officer to the humblest 
man” and took departmental opinions for only "what they 
were worth'.
From the huge mass of evidence before the 
Postal Commission (over 2000 pages of evidence) and 
from the even greater mass of contemporary files, (251 
running feet) the following conclusions emerge. The 
Inspectors in general personally examined many officers, 
particularly at the senior levels, but it was not 
humanly possible to ex&mine every officer even at that
51. Postal Commission Evidence, p.116, p.129, p.352, 
p .642 and p .717.
52. Op. cit. p.1220, p.1445, pp.1552-3, p.1716 and p.1842.
53. Op. cit. p.693, p.1107, p.1611, p.1621 and p.2153.
See also footnote 44.
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level. They relied to a large extent in many other 
cases on the opinions of branch heads and Chief 
Officers. The assumptions on which this system 
worked were (a) that during a personal examination 
of an office or an officer the efficient man could be 
picked out without any difficulty and (b) that the 
opinions of branch heads could be checked for 
favouritism and bias by comparing various opinions, 
by personal knowledge of branch heads and personal 
observation of officers in some cases.
The system worked in the first decade because 
the size of the service (excluding the General Division 
where promotion was largely based on examinations) was 
quite manageable. Though personal inspection of 
every officer was impossible, general personal contact 
was possible to such an extent as to provide a check 
on second-hand opinions. Even this became 
progressively impossible in the second decade when the 
service doubled in size, and arbitration work consumed 
most of the time and energies of inspectors. But more 
of this in the next chapter.
The main question still remains to he 
answered. Whatever was the manner of gauging 
efficiency, what weight did it carry as against 
seniority in promotions? What were the incentives 
to individual efficiency and what factors worked 
against it?
Section 42 of the Act made it all too clear 
that efficiency was to be the primary consideration 
in promotions. The first Commissioner claimed that 
it was the only consideration. He expended all his 
rhetoric on the subject, exhorting and explaining, 
ridiculing and boasting. In closing his first Annual 
Report, he gave a graphic description of the efficient 
man as against the gossip and the sluggard. In his 
next report a similar exhortation is wound up with 
the warning that "officers must be reconciled to the 
fact that all promotions in the service are and will 
be made on the basis of merit, efficiency and loyal 
service."54 In later reports he enlarged on the 
great opportunities for ambitious youth in the
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54. C.P.S.C. 2nd Report, p.10
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service because of the stress on efficiency. He 
claimed that the Commonwealth made a radical 
departure from State traditions in making efficiency 
the central consideration. Some of his glowing
references could even be construed to mean that 
efficiency was a patentable invention of the 
Commonwealth service. His Inspectors naturally 
asserted before the Postal Commission that efficiency 
was the chief consideration in promotions (see 
footnote 44).
In practice some factors were against such 
an ideal state of affairs. The Commissioner and his 
Inspectors depended heavily on departmental officers 
in judging efficiency and making promotions. The 
latter were mostly imbued with the earlier otate 
tradition of regarding fitness and seniority together. 
The senior officer thus stood a better chance if 
reasonably competent. The first Commissioner 
complained about this dependence on departmental 
officers in his first report (p.61) and hoped for 
better results when his Inspectors could get to know
55. C.P.S.C. 6th Report, p.7.
101
more of the service. The Inspectors in fact acquired 
a better grip of things before the end of the first 
decade - only to lose it in the course of the second.
Two factors in the Act itself favoured 
seniority and experience. The first was section 44 
of the Act which took away part of the force of 
section 42. Every time a junior officer was promoted 
the Commissioner was required to certify that there was 
no senior officer "as capable of performing the duties 
of the position" as the officer promoted. This 
requirement in those days could have effectively 
deterred the selection of an efficient junior of good 
potential if there was no provable margin of efficiency, 
and evidence before the Postal Commission showed that 
it favoured seniority at the expense of efficiency. 
Secondly, the definition of efficiency in the Act 
related it to the specific post to be filled. The 
branch heads generally interpreted this to mean 
, successful) experience in the immediately lower 
position - thus favouring a competent senior with the 
relevant experience. Added to all this was the
56. Postal Commission Evidence, p.171, p.400, p.429 
and p.452. McLachlan however held that such an 
interpretation was wrong. ~ee C.P.S.C. 6th 
Report, p.9.
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inexplicable natural human weakness for seniority in 
the absence of an opposing categorical imperative.
Fortunately for efficiency, these legal 
and natural inhibitions were opposed by two factors. 
The stronger of these was the growing number of in- 
service examinations which governed promotion in the 
large majority of cases. The other was the personal 
influence of the first Commissioner on the side of 
efficiency and against departmental exclusiveness 
and mere length of service.
The net result was that the absolute 
incompetents and the mere plodders were weeded out at 
the bottom by examinations and the stage was set for 
the emergence of the tough man with specific 
efficiency and often with a limited general outlook. 
Among these emergents themselves seniority stood a 
better chance in the absence of further examination 
qualifications.
Lastly, we should not forget to mention 
McLachian*s elimination of the vestiges of political 
influence in promotion. He severely warned officers
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in his very first report (p.44) against approaching
members of Parliament for advancement, and
conscientious members were glad to use copies of his
57warning to keep off pestering constituents. The
new promotion examinations also helped him to justify 
to their patrons the overlooking of seniors.
Some features of the promotion system under 
Commissioner control
A striking feature of this
period, in view of later changes, was the importance 
of the General Division apart from its numerical 
dominance. We have already noted how promotions in 
the General Division and from it to the Clerical 
formed the large bulk of annual promotions. This was 
in sharp contrast with the later forties when the 
number of Fourth Division promotions barely equalled 
those of the Third though its strength was over twice 
that of the Third Division.58 The following table 
shows that up to 1922 promotion opportunities in the 
General Division did not suffer by comparison with the 
Clerical Division.
57. C.A.A: C.P.121. (54). 1915(L)5844.
58. Bailey Report, Appendices,
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PROMOTION COEFFICIENT TABLE (Compiled from C.P.S.C.
reports) .
Table IV
Annual Promotion Coefficient, for the
Period Profes sional 
Division
Clerical
Division
1907
June 1912- 1913 July 
1917-18 
1921-22
7/68 (10.3)
26/192 (13.7) 
15/377 (4) 
30/473 (6.4)
221/4496 (5)
237/5135 (4.7) 
217/6042 (3.6) 
560/6249 (9)
General Division Whole Service
1907
June 1912- 
1913 July 
1917-18 
1921-22
814/7179 (11.3)
1160/11,701 (9.9) 
1096/16,583 (6.6) 
1501/16,475 (9.1)
1042/11,763 ( 9)
1423/17,050 ( 8.3) 1328/23,028 (5.8) 
2091/23,489 (8.9)
N.B. Promotion Coefficient is the ratio of the annual 
number of promotions in the Division to the 
strength of the Division at the beginning of the 
period. The numerator in the table is the actual 
number of promotions and the denominator is the 
actual strength of the Division. The figure in 
brackets expresses the ratio as a percentage. It 
is a very rough indication of annual promotion 
opportunity in the Division in the absence of 
differential recruitment or significant outside 
recruitment at a higher level. It is a crude 
measure and could be sometimes misleading but not 
unreliable for comparison over a few years.
The low opportunity in 1917-18 was due to the 
restriction on promotions during the war.
While the higher Coefficients for the General 
Division truly indicate more oromotion opportunity 
therein, we must not forget tliat the grades were 
narrow and a promotion meant less financial gain 
than in the Clerical Division.
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We have already shown how the total number promoted 
from the General Division to the Clerical far 
outnumbered those directly recruited to it by 
examination from outside.^9
The General Division in this period had
more promotion opportunity in itself and provided
more recruits to the Clerical ranks than it ever did
in later years. The Commissioner’s eternal concern
60to improve the quality of telegraph messengers 
which seems ridiculous to us now was then a mere 
necessity, and the myth of messenger boy to 
departmental head had a solid numerical foundation.
The tendency to provide a greater 
proportion of higher jobs to professionals was 
already burgeoning in this period as the following 
table shows.
59. Supra, pp.88-89 Table, IT.
60. C.P.S.C. 9th Report, pp.29-30, 10th Report, 
pp.28-29, 11th Report, pp.24-25 and 12th Report, 
pp.12-14.
106
Table of officers In the higher and lower classes of 
the Clerical & Professional Division (compiled from 
C.P.6.C. reports).
Table V
Month Clerical Division Professional Division
and
Year
Number of officers 
in the
Number of officers 
in the
Higher
Classes
Lower
Classes
Higher
Classes
Lower
Classes
January
1907 405 (9) 4091 (91) 53 (48.5) 35 (51.5)
June 1912 581 (11.4) 4554 (88.6) 83 (42.6) 109 (57.4)
June 1917 figures in the 
annual report 
wrong and do not 
add up properly
183 (49) 194 (51)
June 1922 739 (11.2) 5858 (88.8) 345 (71.9) 136 (28.1)
N.B. The lov/er classes are classes 4th and 5th of the 
Clerical Division and h and F of the Professional 
Division and the higher classes are classes above 
these. Figures within brackets are percentages 
of the higher and lower classes respectively to 
the total of the two.
The steady increase in the higher class content 
of the rrofessional Division even in this period 
was an augury of the coming importance of 
professionalism in the service.
The first Commissioner was also keen to treat 
the service as one and to discourage departments from 
becoming watertight. In practice, however, the number
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of inter-departmental promotions was not very 
significant; for example, in 1908 they could be 
counted on one’s fingers; and in 1917-18 they had 
increased to only 70 out of a total of 1480 promotions 
for the annual period, 60 of them being in the General 
Division, one in the Professional, and nine in the 
Clerical Division two of which were in the classes 
above the fourth.®-*-
The philosophy and practice of promotion in 
this period can broadly be summed up under five 
traits: (a) pragmatism as exemplified in the relation
of efficiency to the duties of the specific position 
and the increasing number of in-service examinations 
to suit different jobs; (b) egalitarianism as shown 
in the larger numbers promoted from the General to the 
Clerical Division and in the openly accepted dictum 
that many future executives were to be drawn from the 
General Division; (c) the search for guarantees and 
calculability through precise detailed Acts and 
regulations defining the criteria of promotion and
61. These figures are taken from the annual Permanent 
Staff Lists maintained from 1904 to 1940 by the 
Commissioner and later the Board.
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through examinations so as to avoid favouritism and 
satisfy the employees; (d) the enormous importance 
of procedure in a service spread over a vast continent 
of nearly three million square miles; and (e) the 
slow burgeoning of professionalism. The later 
chapters show how some of these traits decreased or 
increased in importance in later years.
But Commissioner control during this period 
was being challenged by various forces which we shall 
investigate in the next chapter.
- - - o O o - - -
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CHAPTER IV
THE PRESSURES AGAINST STAFF CONTROL BY THE COMMISSIONER«
During the currency of the first 
Commonwealth Public Service Act the permanent heads on 
one side and public service associations on the other 
were dissatisfied with different aspects of its 
incidence on themselves. The pressure they brought 
to bear led to various enquiries and ultimately 
resulted in the passing of the second Commonwealth 
Public Service Act (in 1922 and 1924).
Of the two groups the permanent heads 
(including their Chief Officers) spent their 
ammunition against Commissioner control mostly before 
1911, having fired many of their volleys during the 
enquiries of the Postal Commission in 1909 and 1910. 
Thereafter they worked out a modus vivendi with the 
Commissioner. The public service associations, which 
maintained a continuous pressure for promotion appeal 
rights, stepped it up after the Arbitration (Public 
Service) Act of 1911 provided a forum for agitation.
We shall deal with the permanent heads first and then 
the impact of arbitration and the associations on 
Commissioner control, taking also a brief look into
110
the demands of returned soldiers.
The sulking permanent heads
The Commonwealth Parliament 
in 1902 deliberately chose staff control by a 
Commissioner in spite of a tough fight in the Senate 
for control by permanent heads.^ But the issue was 
kept alive partly because the transfer and integration 
of the State Customs and Postal departments involved 
their former permanent heads in each State in a double 
humiliation. All but two of them were reduced to the 
status of mere Chief Officers under Commonwealth
permanent heads who were themselves controlled by the
2Commissioner in staff matters."
An even more important reason was the strong
1. Supra, pp.38-41.
2. Of the six permanent heads of the six State Postal 
departments transferred, only one, of course, could 
be chosen as the permanent head of the integrated 
P.M.Cj ’s department of the Commonwealth, the others 
being appointed Chief Officers of the department in 
each State. The same happened in the Customs 
department.
The permanent head of the Victorian Postal 
department was not chosen to head the new P.M.C’s 
department of the Commonwealth in Melbourne and 
this made it difficult for him to adjust himself 
to his new reduced status in the same city. For 
details, see Leo Blair, "An early Administrative 
Contretemps", Public Administration (Sydney) Vol. 
XV, No.3, P.24F:
Ill
administration of this control by the first 
Commissioner, D.C. Maclachlan, with his powerful 
inspectorial weapons. He believed in using fully the 
powers conferred on him by the Act, and his vigour and 
drive must have been frequent sources of irritation.
Nor was adjustment easy in the early transition years, 
during the integration and classification of the service, 
which called forth all his natural and legal powers.
The irritations were aggravated by lack of consultation 
between his Inspectors and the Chief Officers before a 
modified procedure was inaugurated in 1909.
As the largest department embracing over 90
per cent of the service, the Post Office led the attack
on Commissioner control when it got the chance during
4the Postal Commission enquiries in 1909, Both sides
3. Supra, p.68.
4. The Labour Members of Parliament were dissatisfied 
with the working conditions in post offices for some 
time and were severely critical of them during the 
supply debates in 1908, insisting on some extra- 
departmental enquiry (See C.P.D. Vol. 46.pp.11283-6)• 
The Government appointed a Royal Commission the same 
year with wider terms of reference to inquire into 
the management, finance, organization including 
discipline, and complaints (Postal Commission Report p.3) . The enquiry developed into more than an 
investigation of working conditions and employee 
grievances and much of it was devoted to a discussion 
of the alternative virtues of Commissioner Control and 
departmental management. It went on during 1909 and 
part of 1910 and the report was presented in October 
1910 to Parliament. Regarding the importance of the 
P.M.G.fs department to Commissioner Control see Economies Commission , First Progress Report, p.29.
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well knew that if the Post Office was placed under a 
different type of management, what was left of the 
service would not justify the continuance of 
Commissioner Control but they rarely mentioned it in 
public.
We shall present the respective viewpoints
of both parties in their own words from their evidence
before the .Postal Commission. Note must be taken
however of exaggerations in this evidence owing to a
recent contretemps involving the Commissioner and the
permanent head, memories of Inspectors* coolness to
Chief Officers, and the general encouragement of dirty
5linen washing by the Commission.
In his opening evidence the Secretary to the 
Postmaster“Generalfs Department, Mr. Scott, declared 
that responsibility and power were divorced under the 
Act and added
5. See Postal Commission Evidence, p.2330 for details 
of the contretemps and p.1621 for an example of 
misunderstanding between an Inspector and a Chief 
Officer. Any open enquiry encourages dirty linen 
washing and exaggeration and the Postal Commission 
seem to have encouraged it particularly through 
their leading questions.
6. Postal Commission Evidence, p.4.
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The administration of the Public Service 
Act has in my opinion been extremely autocratic; the 
advice, views and recommendations of responsible 
officers of the department have been set aside 
without any consultation or explanation in some cases 
to such an extent that Chief Officers have declined 
to make further recommendations to be thus set aside, 
believing that this treatment of their recommendations 
had a tendency to lower them in the eyes of their 
subordinates and to interfere with proper discipline. 
Great exception has also been taken by some of the 
Chief Officers to the action of Public Service 
Inspectors in obtaining information and reports from 
their subordinate officers without any reference to 
them - a course which necessarily belittles the Chief 
Officer and interferes with his control.
Later in his evidence he claimed that his 
Deputy Postmaster-Generals had a better knowledge of 
departmental officers than the Inspector and were the 
best persons to decide promotions and punishments and 
summed up by d e c l a r i n g f,I consider that the 
management must control the staff and that it must 
have power to make rewards and give punishments.n 
The same conviction was repeated more dramatically in 
these words:® MIf you deprive the manager of the 
power to give punishment and rewards, you deprive him 
of the power to exercise discipline.” The evidence 
of the Deputy Postmaster-Generals was on similar lines.
•7. Op. cit. p.19. 8. Op. cit. p.18
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The arguments for independent Commissioner 
control of staff matters were summed up by the 
Commissioner D.C. McLachlan. He explained that the 
system of staff control by departmental heads, which 
was allied with patronage, was tested and exploded in 
the States, and Commissioner control was deliberately 
instituted by the Commonwealth Parliament. With 
charming frankness he explained:^ "All the heads of 
branches, no matter where they are, are practically 
against my administration because they cannot do as 
they like." About their non-cooperation and lack of 
responsibility in recommending promotions he said:^-0
My experience since the inception of the Act 
has been that in many cases, Chief Officers have not 
exercised the necessary discrimination in recommending 
officers for promotion and seeing that the ultimate 
responsibility rests upon the Commissioner they have 
not hesitated to recommend officers who have no claim 
for consideration. The Chief Officer thus receives 
credit for good intentions tov/ards his officers while 
the Commissioner is looked upon as the stumbling block 
to their promotion.
According to the permanent head the Chief 
Officers refused to recommend, fearing a snubbing
9. Op. cit. p.2330 10. Op. cit. p.2303
rejection. According to the Commissioner they 
recommended one and all since they had no ultimate 
responsibility. The situation was deplorable if 
either allegation was true. Each was partly true 
though both sides exaggerated things considerably.
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The Postal Commission accepted much of the
criticism of Commissioner control by implication and
suggested the remedy of vesting the ultimate control of
staff in a Board of departmental officers."^ The
Commissioner marshalled again his arguments against
departmental control of promotion thus
In its recommendation on this subject apart from the 
statement that divided control is undesirable and 
unnecessary, no reasons are furnished for such expression 
of opinion. It must be assumed that the Parliament in 
placing the control of the personnel of the Service and 
the disposition of officers in the hands of the Public 
Service Commissioner had in view the desirableness of 
some separate authority which would regulate the 
classification and advancement of officers throughout 
the Commonwealth instead of their being subject to the 
caprice or prejudice of officers in charge of the 
several States.
In that long sentence the Commissioner was also 
reflecting the view of many public service associations
11. Postal Commission Report, p.188.
12. Quoted in C.P.D. Vol.97, p.12457. Italics mine
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to whom he appeared as a guardian against the incipient
tyranny of the immediate superior officer as expressed
13in these words of an association representative:
We claim and it has been borne out by experience that 
it is very necessary to have these recommendations 
reviewed and the only way they can be reviewed is by the 
Commonwealth Public Service Inspector asking why the 
recommendations were made.
The main recommendation of the Postal 
Commission was shelved by the Fisher Labour Ministry 
which was not so much interested in the form of 
management of the postal service as in the wages and 
conditions of employees therein, ^  But relations 
between the Chief Officers and the Commissioner 
Improved speedily after 1911. The improved procedure 
introduced in 1908 with emphasis on consultation 
between the Chief Officer and the Inspector, was 
beginning to bear fruit. Secondly, public service 
arbitration, introduced In 1911, drained the attention 
and energies of inspectors and forced them to lean more 
on departmental officers in regard to staff matters.
13. Postal Commission Evidence, p.1242. See also 
p .1319.
14. See footnote 4.
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We must now turn our attention to this eleventh 
commandment of the Australian body politic.
Public Service Arbitration.
The Fisher Government granted 
public service associations access to the Arbitration 
Court in 1911 mainly to provide a permanent solution to 
their recurring dissatisfaction with salaries and gradings 
and to avoid their frequent approaches to the Parliament 
on that score. This was an unexpected and double
victory for the associations since they won it without 
really fighting for it and the Court also served as a 
forum to make further demands.
Any association of officers registered under 
the Arbitration (Public Service) Act of 1911 could 
lodge a claim for improved salaries and working 
conditions before the Court. After the claim was 
argued for by the association and against (in part or 
whole) by the Commissioner and the department, the Judge 
gave an award which in many cases granted some of the
15. C.P.S.B. 1st Report, p.41 and McLachlan Report p.20. 
The salaries of Telegraphists were a live issue for 
some years before 1911. But in addition to all 
this, there is oblique evidence in the debates on 
the Artibration (Public Service) Bill of Labour*s 
intention to push it through as an article of their 
faith regardless of the immediate need or demand 
for it. See C.P.D. Vol. 62, p p .5562-3587. See in 
particular p.3575.
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claims
On the face of it there would appear to be
little relation between an award of a general increase
in salaries to a whole group, and promotion which is a
highly personal reward for individual initiative and
efficiency. But in practice, arbitration affected the
promotion process in many ways. Some of its
unintentional effects threw the process out of gear for
a while. We have already noted its disturbing effect
17on the determination of seniority. As for anomalies,
the Letter Carriers’ award of 1920 contained so many that 
officers refused promotion to certain higher positions 
because it would have involved a reduction in salary.’1®
These extremes were avoided later by greater flexibility 
and care.
The Court also directly prescribed conditions 
of promotion in its first (public service) award to the 
Postal Electricians’ Union in 1913.19 Promotion from 
the Junior Mechanic’s position to the Mechanic’s was 
made conditional on a pass in a qualifying examination,
16. The technical terms used in arbitration are lodging 
a claim or filing a plaint; and the Judge (or since 
1920 the Arbitrator) gives an award or a determination.
17. Supra, p.77.
18. C.P.S.C. lbth Report, p.16. A long list of anomolies 
was furnished by McLachlan in his Report, pp.11-19.
19. C.A.R. Vol.7, p .24.
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and promotion thence to the Senior Mechanics position 
followed a pass in a similar examination and five years’ 
experience. But in later awards, the Court refused to 
interfere with prescribed conditions of promotion, such 
as an examination or a supervisor’s report.20
The most important effect of arbitration in
the estimation of McLachlan, was on the classification 
21structure. The original classification was, according
to him, a coordinated whole, and the salary limits of 
each class were based upon its relative importance and 
work value, and also determined the incentives for 
promotion to it and above it. On the other hand the 
Arbitration Court had to concentrate on a specific claim 
of a group of officers. Each award of increased 
salaries to one group changed its relative importance, 
disturbed the balance of the classification and drove 
other groups to file claims setting in motion a 
continuous process of adjustment. By 1920, the Court 
had given 3b primary and 39 variation awards and 
completely altered the salaries and classification of 
every Division but the Administrative.22
20. C.A.R. Vol.lu, p.325 and pp.344-8.
21. McLachlan Report, p.12.
22. Figures and facts taken from the collected 
determinations of the Arbitration Court on the public 
service, kept in the Commonwealth rublic Service 
Board’s Office in Canberra. See also C.A.A: C.P.
121.(G15).G19/684.C.P.S.C. reply to N.Z.Commissioner.
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The Court was not entirely to blame for the 
fissiparous outlook which mangled the classification.
It looked at a Division as a whole when it got the chance, 
in the Professional Officers 1 case in 1917.^3 But the 
ideas of work value and job specificity were inherent in 
the system and each group based its claim for increased 
salaries on variation in duties and work value. The 
Court in its turn had to lean heavily on these ideas. 
Indeed it adhered so rigidly to such of their corollaries 
as the points system for post offices that it evoked
24protests from their original prophet, the Commissioner. 
Arbitration set in motion the process of minute job 
valuation, the endless chain reactions of which are 
still with us today.
Arbitration also shifted the emphasis from 
personal incentive to collective case making. So long as 
the Commissioner had sole authority to promote, classify 
and upgrade, there was an urge to show efficiency in his 
sight, but when increases in salary could be won in 
groups from the Court some dilution of the urge was 
inevitable.
The first Commissioner referred also to the 
resultant indiscipline in the service, citing some
23. C.A.R. Vol.12, pp.114-151.
24. C.P.S.C. 12th Report, p.16.
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extreme cases of obstruction of honest officers, and 
also cases where supervisory officers belonged to the 
same association as their subordinates, gave evidence 
on the association side against the Commissioner before 
the Court and were so amenable to association pressure 
as to render worthless their reports on their 
subordinates,25
The Court was also used as a forum by the 
associations to press their demands for an appeal board 
and for greater recognition of seniority. Though
the demands were dismissed, the hearings provided much 
publicity for the association viewpoint.
The last but not the least effect was the v/ay 
the Court exasperated and exhausted the Commissioner and 
his Inspectors. As the number and complexity of the 
claims before the Court increased, the preparation of 
the case for the Commissioner and the interpretation of 
the awards given took most of the time and energies of
25. McLachlan Report, pp.15-18.
26. C.A.R. Vol.10, pp.80-82.
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the Inspectors and left little indeed for the 
inspection of departments.“^  The Inspectors began 
merely to approve promotions decided on by departmental 
officers. When McLachlan recommended transferring the 
power of promotion to departmental heads in 1919, he 
was advocating no sudden change.
The fight for promotion appeal rights
We have noted
earlier how the first Commonwealth Parliament discussed 
a definite promotion appeal right but ended up by 
including a vague general appeal section in the Public 
Service Act.2^ Section 50 of the Act as passed gave 
"any officer affected by any report or recommendation 
or action taken under this Act" a right to appeal to an 
appeal board containing a representative each of the 
Commissioner, the department and the officers. We have 
also noted how extensively this section was used in
2V. McLachlan Report, p.12. Neither McLachlan nor
Edwards, the Acting Commissioner, confessed to this 
in toto. But the Postal Commission evidence showed 
"EEat full inspection was difficult even in 1909.
After that year the service doubled in numbers by 
1917 and arbitration work increased from year to year 
from 1911, while the number of Inspectors remained 
the same. The obvious conclusion that they Inspected 
less and less is borne out by the first progress 
report of the Economies Commission (p.85) and even 
more by the virtual confession of the Acting 
Commissioner when rebutting the Commission^ charges 
(see Economies Commission Report - Comments bv the 
Acting Commissioner etc. p.9 in C.P.P. Vol.58).
28. Supra, pp.45-46.
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hearing and determining appeals against the
29Commissioner's first classification.
The Commissioner soon scotched all hopes of 
extending the appeal right to cover promotions.
Concerned with the growing number of appeals relating to 
promotions made under the section he sought by some means
*znto restrict its meaning. The Attorney-General (Isaac
Isaacs), however, solved his problem when he interpreted 
the section to cover only direct "affecting" of an 
officer by change of his own salary or status and to 
exclude indirect "affecting" by another officer's 
promotion.^
The associations however kept the issue alive 
for two decades through letters to the Commissioner, 
articles in their journals, evidence before Commissions, 
cases before the Arbitration Court and the High. Court 
and deputations to the Commissioner, to Ministers and 
members of Parliament. An amending Bill introduced by
29. Supra, pp.65-66.
30. C.P.S.C. 2nd Report, pp.17-19.
31. Ibid. In practice the Commissioner restricted 
appeals to withholding of increments and reduction 
in status.
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W.M.Hughes in 1908 at the instance of some associations 
to provide a board of appeal with a District Judge as 
chairman, lapsed owing to strong Government opposition. 
The latter were able to pulverize the clumsy Bill with 
the arguments provided by Commissioner McLachlan - 
arguments which may have deterred Hughes from
•zpreintroducing it after he became a Minister in 1909. ^
The associations, however, made a case for promotion
appeals before the postal Commission,33 and also in a
'3>4-deputation to the Acting Commissioner in 1917.
The arguments advanced by them in these 
various attempts are worth a brief summary. Their case 
was essentially simple though they often introduced 
needless confusion into it. It rested firstly on the 
need for a fair hearing for any affected officer by a 
more or less independent body. promotion or the denial 
of it affected an officer’s career as profoundly as 
dismissal or suspension, and the associations never took 
seriously the contention that promotion was a privilege
32. C.P.D. Vol.47, pp.642-656. See also Postal 
Commission Evidence (Appendices) pp.2410-13 for 
McLachlan’s brief to the Government against the Bill.
33. Postal Commission Evidence. See pages 903, 1194, 
1212, 1213 and 1449 for samples of association case 
for appeals. Their case suffered heavily all the 
time from the vagueness of their demand and from 
their confusion of promotion appeals with many 
irrelevant things.
34. C.A.As C.P.121. (63) 17/2420.
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and not a right. Secondly, a right of appeal was a 
safeguard against the favouritism of the promoting or 
recommending officer. Thirdly, there was the 
egalitarian anxiety not to vest undivided power in any 
single person or body. The associations were not 
strongly opposed to Commissioner control if only because 
it was a check on departmental heads and. Chief Officers.
Let us now summarize the arguments of the 
Commissioner. (a) His first argument was that an 
independent second review existed already. The 
Commissioner in his Olympian independence, advised by 
independent Inspectors, reviewed the promotion 
recommendations of departmental officers. The 
associations while admitting the plausibility of this 
view insisted that he was the first deciding authority 
and a further review was necessary. (b) His second point 
wat that any independent appeal body with its foitnal 
methods of enquiry was unsuited to judge administrative 
ability or efficiency, which was incapable of legal 
proof and which required intimate knowledge of the 
service. It would not and could not use sources of
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'Z.CLinformation available to Inspectors. The need to
prove efficiency would encourage promoting Officers to 
take refuge in the more easily proveable seniority.
This important argument was repeated in various forms.
(c) His third argument emphasised the inescapable delay 
that would attend each promotion appealed against to a 
formal body of enquiry. He even calculated the 
staggering delay if all the two thousand annual 
promotions were appealed against by the 13,000 officers 
in the service. He told the Deakin Ministry in 1908 
that appeals would "render efficient and economical 
administration of Public Departments impossible of 
achievement”.^0 In reply to an association request he 
said that their proposal "had been shown to be 
impracticable if the affairs of Government (were) to be 
carried on with any regard to efficiency and economy".^*7 
He pleaded before the Arbitration Court in 1916 that 
appeals would seriously hamper the service and delay 
promotions.38 in his own Royal Commission Report in 
1919 he dwelt on their delays and dilatoriness and
35. McLachlan Report, p.48. See also Postal 
Commission Evidence (Appendices), p.2411.
36. Postal Commission Evidence (Appendices), p.2411.
37. C.A.A: C.P.121.(41) 1914/T/3157.
38. C.A.R. Vol. 10. pp.80-82.
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declared that "the future administration of the public 
service (was) too important and serious a matter to be 
prejudiced by endeavours to obtain theoretical justice", 
(d) He raised often the ghost of consequent indiscipline 
if every discontented officer could appeal against his 
superior’s opinion of his efficiency.^
While the issue was being joined thus the 
associations won a Pyrrhic legal victory in 1914 in the 
Killeen case in which Justices Isaacs and Powers, with 
Justice Griffith dissenting, decided that when several 
officers applied for a vacant office and a junior was 
recommended, the senior officer was affected within the 
meaning of section 50 of the Commonwealth Public Service 
Act and might appeal.^ They however refused to serve 
mandamus on the Commissioner since the promotion in 
question had been already made by the Governor-General. 
This was poor consolation to the associations for it 
made clear that while the appeal right was available in 
theory it could not be exercised usefully except before 
the final promotion by the Governor-General and after the 
recommendation of the Commissioner, which could not be 
known by any legal means. This point was taken up by
39. McLachlan Report, p.48.
40. Postal Commission Evidence (Appendices) p.2412.
41. 18 C.L.^.586. In the O ’Brien case in 1919 the High 
Court held that a junior officer too can appeal on 
the basis of superior efficiency. (26 C.L.R.380)
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the Clerical Association in a claim before the 
Arbitration Coufrt in 1916 in which they demanded the 
publication of the Commissioner^ recommendation a 
month before the final appointment.^ The Court 
refused the request, cheerfully adding that the current 
appeal provisions were worse than useless.
The same issue was raised in Parliament on 
more than one occasion in 1922, by a series of questions 
in answer to all of which the Home Minister had to admit 
that there was no obligation under the Act to inform 
officers of any recommendation for promotion.^ His 
evasive silence in the face of supplementäries 
indicated that the authorities were not averse to saving 
themselves embarrassment by rendering the appeal section 
a dead letter in practice.
But information of a promotion recommendation 
did leak out sometimes, and led to appeal hearings, which 
scared the authorities stiff. One appellant
42. C.A.R. Vol.10, pp.80-82. It is doubtful whether 
the Court had any jurisdiction in the matter.
43. C.P.D. Vol.100, p.2159, and p.2636.
129
practically established a right to counsel; another 
in 1922 excelled many a leading counsel in an 
exhaustive and exhausting cross-examination of 
witnesses to establish successfully his superior 
efficiency.45
In the meanwhile a scheme of promotion appeals
had been recommended by McLachlan himself in his report
on the service in 1920, as part of his overall plan to
46transfer the power of promotion to permanent heads.
This was ultimately Implemented in the Public Service 
Act of 1924.
Preference to returned soldiers
Returned soldiers are
only peripheral to our study of the forces which 
affected Commissioner control of promotion, but the 
preferences extended to them in the public service in 
this period affected it in such important respects in 
later years that a brief study of them is justified.
The general principles of preference were
44. C.A.A: C.P.121. (81) 18/6669. This was an appeal 
regarding the withholding of an increment, but 
once established the right to counsel could be 
extended to promotions also.
45. C.A.A: C.P.121/ (107) 22/5085.
46. Chapter six is devoted to the study of McLachlan*s 
Report.
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cheerfully accepted by the Commonwealth Parliament with
47scarcely any debate; they might have been conceived 
by Prime Minister Hughes as likely to accelerate 
recruitment to the expeditionary forces,^8 but in any 
case they were in accord with the general mood of the 
country and looked like a just recompense to those who 
fought for the defence of the Empire.
To summarise them, the Commonwealth rublic 
Service Act was amended in 1915 to enable officers who 
had enlisted to include their war duty leave as part of 
their service and all entrance examinations were suspended 
so as to keep as many vacancies as possible for the youths 
who had enlisted. The suspension, however, so starved 
the departments of the needed staff and so affected 
their efficiency that examinations were resumed on the 
condition that the soldiers who would later take an 
examination within a year of their discharge would be placed
47. C.P.D. Vol. 18, pp.6599-6603.
48. This is only a plausible guess at his motive.
Hughes returned after a short visit to Britain in 
1916, full of enthusiasm for intensified
recruitment, and started his conscription campaign which ultimately split the Labour Party. See Shaw, 
A.G.L., The Story of Australia, 1954, pp.224-228.
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senior to all these appointees. The Act was amended
again in 1917, to confine entrance examinations to 
returned soldiers, to extend the upper age limit for 
sitting for the examination, and the period of 
eligibility for appointment, to fifty years of age, and 
to include various other concessions regarding starting 
salary, seniority, sick leave, medical examination and 
life assurance.50 All these concessions related to 
new recruits, they affected the composition and quality
49. C.A.A: C.P.408.G.1932/42. The file tells an
interesting story. It starts with the anxiety of 
an ardent father whose son had enlisted, 
discontinuing his studies, but who finds his 
neighbour’s son who had not enlisted enjoying a 
good job in the Post Office. In a quick letter to 
the Minister of Defence, full of righteous 
indignation, he declares: "Now Sir, I do not think
it right that our brave boys should be handicapped 
like that and the cowards get the positions". A 
query from the Minister provokes an inordinately 
long and technical memo from the Commissioner 
explaining the implications of various alternatives. 
The Minister notes on it laconically: "Suspend all 
exams". I suspect he did not read the memo or did 
not understand it. He was too busy to let the 
Commissioner explain personally. A circular 
embodying this decision is sent round to departments 
and fees are refunded to candidates for some 
forthcoming examinations. A few months later 
departments raise a hue and cry over lack of junior 
staff. A shorter plaintive memo from the 
Commissioner suggests the solution finally adopted. 
The file provides good grist to the Parkinsonian 
mill.
50'. In addition to the Act, see C.P.S.C.13th Report,
p.9. See also C.P.S.C. 15th Report, pp.8-12 for a 
complete summary of all preferences and concessions.
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of the service during the twenties and thirties and will 
be considered when dealing with that period.^
There were special concessions also to those
who enlisted from the service. To preserve their
promotion opportunities efforts were made to keep down
the number of permanent promotions and to fill vacancies
temporarily. Their claims were also considered in
their absence.52 In consideration of their lack of
contact with their duties, the definition of efficiency
was modified to mean the efficiency which an officer
would have reasonably attained but for his absence on
war service/^ A circular from the Commissioner
explained that in estimating this putative efficiency,
regard was to be had for any studies pursued prior to
enlistment or thereafter and the tendency of his usual
54duties to equip him for the vacant post.
No statutory preference in promotion was 
extended to returned soldiers in spite of some very strong
51. Infra, pp.245-53.
52. C.A.A: C.P.408. G32/42. (Commissioner’s circular 
to Inspectors)•
53. Ibid. See also C.P.S.C. 14th Report, p.ll.
54. Ibid.
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pressure from returned soldier leagues in the immediate
post-war years. In 1918, an organization called the
Returned Soldiers National Party was strongly
canvassing for the inclusion of war service as a direct
consideration in promotions."^ There was pressure from
other similar organizations and there is some evidence
to indicate that the Cabinet was toying with the idea of
56some form of promotion preference. But the
permanent heads’ conference of June 1919 was firmly
against it as penalizing the non-enlister in the service
(who might have had excellent reasons) and injuring the
57efficiency of the service. A little later in the
year, McLachlan, in his report on the service, strongly 
opposed it for the same reasons. In a clever passage 
he turned the tables on its sentimental advocates, 
telling them that returned soldiers would not seek to 
trade on their patriotism but would be f,ready to stake 
their future advancement upon their qualifications and 
capacity in competition with their fellow officers under 
the regular conditions of promotion prescribed by the
55. C.A.A: C.P.408.G.28/164.
56. Ibid. There are references to a Cabinet minute on 
the subject and a memo explaining Its implications.
57. C.A.A: C.P.121. G.20/671.
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Public Service Act and not by means of undue preference 
accorded to them by reason of their war service.”^®
The Ministry seems to have finally rejected all idea of 
promotion preference in the same year and adhered to this 
decision in spite of continuing pressure throughout the
cqtwenties.
The triangle of forces
Returned soldiers employed the 
obvious methods and media of pressure mostly from 
outside the service but the triangular relationship 
between permanent heads, service associations and the 
Commissioner within the bureaucracy deserves a brief 
summary.
We have noted earlier the creation of public 
service boards in the last century with large powers 
over staff matters, and the later attempts of 
permanent heads (backed by Ministers) near the turn of
58. McLachlan Report, pp.78-79. The pages contain 
some clever reasoning.
59. Regarding pressure from returned soldier leagues, 
see C.A.As C.P.121, files G20/641, G20/233. 
A24/6830 and C.A.A: C.P.408, files G28/164 and 
G29/102.
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the century to recover some of these powers. We have
also referred to the partial success of these attempts
in Victoria and their failure in New South Wales owing
to some opposition from the Association and some fear
60of public opinion. We have also seen how an attempt
to restore departmental control in the Commonwealth
Parliament by some advocates of Ministerial
responsibility failed in 1901.®^ The later tussle
between permanent heads and the Commissioner was, as we
saw, fought not simply on rational arguments as to who
knew the staff better or whose control was more
efficient, but was suffused with politico-sentimental
arguments associating departmental control with the old
system of patronage in order to damn it, and ridden with
personal irritations and rivalries. But there was little
evidence of Ministerial backing for departmental heads
during the crucial stage of the tussle, presumably
because the Labour Ministry were not interested in the
niceties of this argument but instead were keen to push
through instalments of their favourite legislation
6 2including public service arbitration. . On the other
60. Supra, pp.9-12, pp.20-21 and p.28.
61. Supra, pp.39-41.
62. Refer to footnote 4. During the Supply debate in 
1908 Hughes frankly said that he wanted an extra- 
departmental enquiry "with a view to setting some 
of the postal officials in their proper places”, 
(C.P.D. Vol.46, p .11285).
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hand, the public service associations supported non­
department al staff control (particularly in the absence 
of promotion appeals) because they loathed concentration
of power in departmental superiors and always wanted a 
63second review. There was thus a complicated triangle
of forces and the final transfer of promotion power to 
permanent heads was governed as much by its workings as 
by rational administrative arguments - as we shall see 
later.64
The associations, whose influence in changing 
bureaucratic mores was not foreseen by Weber, were not 
long content to be just a third side against departmental 
control and started to fight on the basis of their own 
strength for promotion appeals. As their strength 
increased under public service arbitration, their demands 
became more pressing. Thus the role played by the 
Fisher Labour Ministry in unleashing the Colossus of 
public service arbitration and converting a third side 
into the central elemental force of the public service 
cannot be overestimated. We have noted the far-reaching 
impact of the Colossus in its infancy and we shall see in
63. Supra, p.116.
64. Chapter V on McLachlan Report.
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later chapters how it obsessed McLachlan and drove 
him to recommend important changes in service
r* c*
management, ° how it overthrew Ministries and 
permeated the classification.0
- - - o 0 o -
65.
66. Infra, pp. 145-48.Infra, Chapter VII, p p . I96-99.
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CHAPTER V
THE MCLACHLAN REPORT AND THE SECOND PUBLIC SERVICE ACT.
The Commonwealth Government appointed D.C. 
McLachlan, the retired Public Service Commissioner, in 
October 1918 as a one man Royal Commission to report on 
the Commonwealth Public Service and suggest reforms.
The report, presented to Parliament in 1920, is of the 
greatest importance to this inquiry for its two chief 
recommendations, namely, to give permanent heads the 
power to promote officers, and to allow officers a 
right of appeal regarding these (provisional) 
promotions. What reasons prompted McLachlan to make 
recommendations contrary to his earlier express 
convictions?
Let us first look into the reasons he gave. 
Very early in his report McLachlan said:**"
The evidence at my command all points to the 
need for a definite recasting of the relative functions 
of the Public Service Commissioner and the departmental 
heads involving the shedding of the Commissioner^ 
responsibility for detailed management in certain 
directions and the creation of new and broader 
responsibilities in other directions.
1. McLachlan Report, p.26.
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Though the nature of the evidence is not 
indicated in the report2 it can he safely assumed that 
departmental heads and Chief Officers were in favour of 
transferring staff control to themselves. It is 
evident from later In the report that the "detailed 
management" to he shed hy the Commissioner included 
power over promotions, transfers and discipline and 
"the new and broader responsibilities" to be assumed 
were the final salary-fixing powers of the Arbitration 
Court.
The first reason he gave for transferring 
promotion and disciplinary functions to departmental 
heads was that the current procedure was "burdensome 
and productive of delay”.3 Recommendations, 
originating probably with a branch head, had to pass 
through the Chief Officer, Inspector and the Commissioner 
before final action, and in case of consequential 
vacancies the delays were even longer. There was 
definitely some substance in this reason. But
2. Op. cit. p.6. McLachlan says that he canvassed 
the views of permanent heads, Chief Officers and 
public service associations.
3. Op. cit. p.4b.
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McLachlan did not examine all the contributing causes. 
Part of the delay was unavoidable in a far-flung 
service be it under Commissioner control or 
departmental management, and McLachlan did not explore 
the possibilities of further delegations to the Chief 
Officers and Inspectors to enable more staff questions 
to be decided at the State level. While in 1908 he 
was interested in improving procedure and obviating 
delays within the legislative framework of Commissioner 
control,^ In 1918 he was quick to dismiss the 
procedure and its legal basis as ^burdensome”, and pass 
on.
5Here Is the second reason in his own words:
Responsible heads of departments who are 
charged with the duty of internal administration have 
now a clear conception of the principles that should 
govern the advancement of officers and it appears to me 
that keeping In view the educative Influences of the 
past sixteen years under the Federal regime the time has 
arrived when, subject to certain safeguards, the 
departmental heads may be entrusted with the authority 
as to staff changes.
In another place in the report ”the educative 
influences” are described in the fashion of a
4. Supra, pp.68-72.
5. McLachlan Report, p.4b. Italics mine.
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gpatronizing testimonial:
The responsible officers of departments have 
now the advantage of many years of experience of public 
service methods in dealing with staff conditions.
They recognize and are generally in full sympathy with 
the basic principle of the Public Service Act which 
makes efficiency the first essential of promotion; 
they realize the importance of careful administration 
in the matter of transfers ........
This reason had a large measure of truth in 
it. Sixteen years of strong Commissioner control had 
made it difficult to set the clock back. There was no 
serious danger of reversion to patronage, caprice, and 
mere favouritism in the public service. A relapse 
into promotion by mere seniority was also improbable 
after a demonstration of the virtues of efficiency 
even on a limited scale. As Commissioner control had 
ensured these things for many long years, there was 
less need for such detailed central control in staff 
matters. The provisions of the Act, the spirit of 
the times and the vigilance of public service 
associations provided some guarantees in addition to 
the "education” of permanent heads. Lastly, strong 
Commissioner control which was needed to weld the 
transferred State departments into a single
6 . Op. cit. p.27. Italics mine.
Commonwealth Service had outlived that function by 
its very success.
That however, was not the whole story for 
further enquiry suggests other reasons which McLachlan 
either failed to include or did not care to admit even 
to himself.
First of all, he could not ignore the chorus 
of recommendations from other Commissions for 
departmental staff control nor forget the passive non­
cooperation of some permanent heads and Chief Officers 
in the first decade of intense Commissioner control.
In spite of his criticism of departmental 
irresponsibility and defence of Commissioner control 
before the rostal Commission, they largely condemned it
in their report besides lowering its prestige through 
7their hearings. The McAnderson Commission on rostal
QServices repeated the same charges against it.
About the time he was investigating, the 
Commonwealth Government, concerned with increasing war 
expenditure, appointed a Royal Commission to report on
142
7. Supra, pp.112-116.
8. Economics Commission. First Progress Report, p.29.
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wthe Public Expenditure of the Commonwealth of 
Australia with a view to effecting economies”. In 
their first progress report in 1919, the Commission 
condemned Commissioner control and inspection of 
departments as being very ineffective as regards 
personnel and economy, but were hesitant to recommend 
departmental staff control though they leaned more 
towards it in their final report . Although their 
first progress report was published after he had 
handed in his report, McLachlan was probably aware of 
the trend of their investigations and findings and 
the enormous prestige they carried as a Commission on 
economies.
In short, all other Commissions had condemned 
Commissioner control and inspection as distant, 
cumbersome, inadequate in financial matters and 
divisive of responsibility, and had recommended 
departmental staff control as being more efficient,
9. Op. cit. pp.85-86. But in their Pinal Report 
p.20, they felt that ’’Officers who are in 
continuous management of the various Federal 
Government activities, if they are to pay the 
penalty for failures and extravagance must, 
under certain safeguards, be given authority in 
regard to the selection, promotion and dismissal 
of Staff under them”. They also recommended a 
Board of economy and efficiency in the place of 
the Commissioner.
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more immediate, and allowing of easy location of 
responsibility. McLachlan did not explicitly accept 
or oppose this reasoning. out he was probably aware 
that to rehabilitate staff control by the Commissioner 
in the face of such criticism was no easy task.
ne might well have decided that it was not 
worthwhile in the circumstances then obtaining. as 
shown earlier,'1'0 work connected with the Arbitration 
Court consumed most of the time of Inspectors and left 
little time for Inspection while the service itself 
had more than doubled in numbers. In consequence, 
departmental control of promotion and discipline was 
already operating to a considerable extent. mcnachlan 
partly admitted this when he remarked that the 
departments could not be held in leading strings for all 
time.^ Secondly, after the retirement of McLachlan, 
the positions of Commissioner and inspectors were 
filled purely on a temporary, acting basis. This state 
of suspense lasted for more than six years from 1916 to 
1922. Even in 1918 this had led to considerable
10. Supra, pp.121-122.
11. McLachlan Report, p.26.
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deterioration.-^ Much important work (including 
many reclassifications) was postponed in anticipation 
of substantial changes in public service management.
In view of all this a rehabilitation of Inspectorial 
and Commissioner control of promotion meant not only 
arresting this decade-old deterioration but replanning 
and rejuvenating the apparatus with more Inspectors, 
assistant Inspectors and professionally qualified 
Inspectors, more delegation and more flexible 
procedure. It is not surprising that as a practical 
administrator, McLachlan did not give serious thought 
to this academic alternative. Moreover, his interest 
had already shifted from promotion which he considered 
"detailed management” to arbitration as a "broader 
responsibility”.
Probably the most important reason for 
McLachlan*s recommendation was his obsession with the 
question of public service arbitration. In a large 
section of his report devoted to it,-1''5 he heaped on 
its head all such sins as indiscipline, insubordination,
12. Op. cit. p .5• See also C.P.S.C. 16th Report 
pp.47-48 and 17th Report pp.49-50.
15. Op. cit. pp.11-19. See also the next section on 
the proposed repeal of the Act from which (p.19) 
the quotation in the next sentence is taken.
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inefficiency, inhibition of incentive and clumsiness.
He wailed that the highest standards of efficiency he
had built were "neutralized by the iconoclastic
operation of the Act" and warned that its continuance
would bring "the most serious and disastrous
consequences to the future of public service management."
We have already referred in more moderate language to
14the Impact of arbitration and shown that there was 
enough reason for the Commissioner to look askance at 
it.
But McLachlan*s fury against it cannot be 
explained on purely rational grounds. It had much to 
do with his personal background and his mental make-up. 
From a boyhood of hard work and minimum schooling and a 
start at the bottom of the ladder in the New South Wales 
Public Service, his climb to the top of a department and 
then on to the highest office as Commonwealth Public 
Service Commissioner ran perfectly true to the Samuel 
Smiles pattern. It made him an apostle of efficiency
14. Supra, pp.118-122.
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and of the Inevitability of success as the reward
15of hard work and self-improvement. The Arbitration
Court by seemingly challenging this syllogism and 
McLachlan’s claim to apply it, did violence to the 
innermost recesses of his being. Then there were 
other rebuffs too, for example the pitiless cross- 
examination of his inspectors in the professional 
Officers’ case to establish their incompetence to 
judge professionals.^-^ The cursory way in which 
both he and departmental heads were hauled, lumped 
and cited together as respondents in all cases drove 
him to name public service arbitration as his arch­
enemy, and to look more kindly on permanent heads who
17were co-respondents with him.
His central recommendation was therefore to
give back to the Commissioner all the powers of the
18Arbitration Court in regard to the public service.
15. See C.P.S.C. 1st Report, p.65; 2nd Report pp.46- 
48; 3rd Report, pp.15-16; 4th Report, p.19; and 
6th Report pp.7-11 for some eloquent passages.
16. C.A.A: C.P.121. Transcripts, Bundle 1 p.1063 
onwards. See in particular p.1098.
17. See Commonwealth Arbitration Reports from 1913 to 
1920. In all public service cases, the 
Commissioner and the departmental head were cited 
together as respondents and the association as the plaintiff.
18. McLachlan Report pp.19-21. See also p.90 
recommendations 10-13.
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His other recommendations to transfer promotion and 
discipline to departments and allow promotion appeals 
were secondary and dependent on the central 
recommendation.
Nor did he recommend promotion appeals 
19light-heartedly. 1 * The permanent heads and Chief
Officers were to make provisional promotions and
gazette them. Dissatisfied officers could appeal
within a time limit to the Commissioner through the
permanent heads. The Inspector was to make full
enquiry and report to the Commissioner who would make
the final decision. His appeals scheme did not
include an independent or even advisory appeal board,
which he rejected for such reasons as its interminable
delays, confusion, the unsuitability of a formal
enquiry to discover administrative efficiency and
the tendency already evident in New Zealand to favour
20seniority to avoid such enquiries. His own
appeals scheme, while conceding something to the 
persistent demands of public service associations,
19. Op. cit. p.47.
20. Op. cit. p.48.
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was intended to provide a check on the handling of 
promotions by permanent heads and a mechanism for 
preserving the Commissioner^ ultimate supervision.
A similar anxiety to check the profuse
automatic increments (within the current wide classes) ,
with which the Chief Officers might deluge the Treasury,
led him to recommend a new classification system with
21narrower ranges of salary than before. The former
Professional and Clerical Divisions were to be 
replaced by a single Third Division which would have 
nine classes instead of the former five. Each new 
class was to be about half as wide as the old class 
with four or five small increments. The number of 
promotions necessary to reach the top of the Division 
would be about twice as many as it was earlier. 
Increments within the narrow range of each class were 
to be granted by Chief Officers. They would be 
nearly automatic and withheld only for bad work or 
indiscipline. We shall see how the new Public Service 
Board outdid his recommendation in its new
21. Op. cit. p.42. The section on classification in 
his report extends from p.3b to p.45.
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classification.22
McLachlan^ scheme of recommendations could 
be called a new balance of power. The promotion 
power of permanent heads was to be checked by appeals 
to the Commissioner; the appeal rights of officers 
were to be matched against the final decision by the 
Commissioner; the Chief Officer’s power to grant 
increments was balanced by smaller increments and 
more classes; and lastly all arbitral powers were to 
be given to the Commissioner in return for his 
wshedding” some functions of "detailed management".
The Commonwealth Public Service Acts of 1922 and 1924.
The implementation of McLachlan’s 
recommendations was a tragicomic story. He gave his 
report to the Government in January 1919. The 
Hughes Ministry must have been very much embarrassed 
by his recommendation to repeal the Arbitration 
(Public Service) Act; nor was his insistence on a 
single Commissioner instead of a board less
22. Infra, pp.195-98.
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embarrassing since it ran counter to the express
recommendations of the Economies Commission to create
a board of management. The Report was most probably
for this reason, not laid on the table of Parliament
even after persistent questions by members till late 
23in May 1920. In the final outcome both these 
recommendations were rejected.
The Public Service Arbitration Act of 
1920 threw to the winds McLachlan fs central 
recommendation to give final salary-fixing powers to 
the Commissioner. Instead it vested them in a special 
Public Service Arbitrator under the general 
jurisdiction of the Arbitration Court. This partly 
met the complaints about the Courts unfamiliarity 
with service problems. The comprehensive powers of 
the Arbitrator, however, made a deeper impact on the 
service than the Court had done.^4 To abolish public 
service arbitration as McLachlan recommended would 
have been an act of political suicide for the 
Government, nor would the Prime Minister (Hughes) who
23. C.P.D. Vol. 89, p .12482; Vol. 92, pp.2100-2 and 
op. cit. pp.2301-2. The Argus 3rd May, 1920, 
published a reasonably accurate account of the 
Report before it was presented to Parliament.
In the later debates on the Public Service Act, 
the conflict between the recommendations of 
McLachlan and the Economies Commission was brought out clearly. See C.P.D. Vol.93 pp.5370-80.
24. Infra, pp.198-99.
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still retained many of his Labour convictions, have 
accepted the principle. McLachlan’s lack of
political judgment in recommending itfall was due to 
his blind obsession with arbitration to the exclusion 
of realities.
The Government presented two separate public
service Bills in 1920 but gave them up owing to strong
26opposition in both Houses to piecemeal legislation.
The consolidated Bill presented in 1921 provided a 
Public Service Board according to the recommendations 
of the Economies Commission, and transferred the power 
of (provisional) promotion to departmental heads with
25. The Labour Party split in 1916-17 over the 
conscription issue and its former leader and Prime 
Minister W.M.Hughes went over to form the 
Nationalist Party, which won the elections and 
formed a new Government under him. Relations 
between the remainder of the Labour Party and the 
expelled Hughes group were extremely bitter. Any 
proposal to abolish public service arbitration 
altogether would have led to the most bitter scenes 
in Parliament, and so anticipated 1929. Even the 
creation of a separate Arbitrator was bitterly 
attacked by Labour members as retrogade. See 
Crichton, E.E., "The Development of Public Service 
Arbitration -IIM Public Administration (Sydney)
Vol. XV, No.3, pp.214-217.
Secondly, Hughes still claimed flamboyantly that 
Labour deserted him and not he, the Labour Party. 
Thus even apart from political self-preservation, 
Hughes could not have accepted McLachlan’s 
recommendation.
For a brief historical background of the Labour 
split, see Shaw, A.G.L., The story of Australia, 
1954, pp.224-228.
26. C.P.D. Vol. 92, p.3003, p.3356 and p.3404.
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a right of appeal for dissatisfied officers according
to McLachlan*s recommendations. The provision of the
Public Service Board was strongly attacked by some
members but was finally carried in committee. However,
the Government, faced unexpectedly stiff opposition
regarding the promotion provisions of the Bill. The
opposing members in the Senate feared that such powers
would make departments watertight and lead to
favouritism, cited McLachlan’s arguments against it in
271910 and called the appeal provisions worthless.
Senator Russell, speaking for the Government, maintained 
that promotions would not be purely departmental, 
cited McLachlan* s arguments of 1920 for the transfer of 
promotion power and explained that the new appeal right, 
being from permanent head to Commissioner, was 
g e n u i n e . The Government won by seven to six in a 
thin Senate.29 Nearly the same arguments were used 
by the Opposition in the House of Representatives 
Committee.^ Color was lent to the discussion by the 
quoting of McLachlan (1910 version) against McLachlan
27. C.P.D. Vol. 97, p p .12371-12458 and vol. 9h 
np.13548-9 and pp.13725-732.
C.P.D. Vol. 97, pp .12452-4.
C.P.D. Vol. 98, p.13732.
C.P.D. Vol. 101, pp.3175-3188.
28.
29.
30.
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(1920 version), and a member’s caricature of the 
tyranny of departmental heads and another’s express 
aversion to "the hoary old British practice" of 
promotion by them.v' The Attorney-General bowed to the 
sense of the House Committee and amended the promotion 
provisions so as to retain promotion power with the 
Board itself.52
The comic result of vesting the Board with 
both promoting and appellate authority was followed by 
the comic sequel of the Board itself asking to be 
relieved of the former function in 1923.55 The 
original promotion provisions in the 1922 Bill were 
incorporated in a new Public Service Bill in 1924 along 
with some other provisions on classification and 
arbitration. The former were passed without any debate 
because the Board had requested its own disarmament and 
many Labour members had no longer any faith in a Board 
whose recent classification was unpopular in the 
service.
The State services were simultaneously
31. Op. cit. p.3182 and pp.3178-9.
32. Op. cit. p.3188 and p.3278.
33. C.P.S.B. 1st Report pp.82-3 and 2nd Report pp.4-5.
34. C.P.S.B. 1st Report pp.40-41.
undergoing a similar process of Royal Commission 
enquiries and consequent revision of their public 
service Acts* In the next chapter we shall trace their 
evolution during the first two decades of the century 
and compare it with the developments in the
Commonwealth
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CHAPTER VI
THE VICTORIAN AND NEW SOUTH WALES SERVICES FROM 
1901 TO 1920 - A COMPARISON
After the transfer of their Customs and 
Postal departments to the Commonwealth in 1901, the 
services of Victoria and New South Wales were halved in 
size. Excluding teachers, the Victorian service was 
reduced from 5,166 to 2,520 and the New South Wales 
service from 11,372 to 5,603^ and they did not regain
ptheir pre-federation strength for over three decades.
The simpler promotion procedures of the State 
services were partly a consequence of their smaller 
size sind partly of their comparative concentration in 
the State capitals. Thus the institution of Public 
Service Inspectors in the Commonwealth was dictated by 
the immediate necessities of a continent-wide service 
and was the only way to make Commissioner control real. 
The States, on the other hand took quite some time to 
realize the need for Inspectors.
A second difference was due to the fresh start
1. V.P.S. Report 1902, and N.S.W.P.S.B. 6th Report.
2. It was only in 1939 that the Victorian service 
reached 5,000. In New South Wales the 11,000 mark 
was passed by 1931.
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which the Commonwealth could make in 1901. It could 
without disturbing vested interests, make such an 
important departure as setting up relative efficiency 
instead of a mixture of seniority and fitness as the 
criterion of promotion in the Act, and a new 
Commissioner, free to establish his own traditions, 
could administer the provision more vigorously.
Let us look into the techniques of promotion 
developed by the smaller services and their response to 
such common problems as returned soldier preference.
VICTORIA
The public service of the richer and younger 
State and its business and industry took longer to 
emerge from the effects of the depression of the 
eighteen-nineties than those of New South Wales. The 
Audit Commissioners who were in charge of the public 
service from 1893 were relieved of this responsibility 
and a full-time Public Service Commissloner was 
appointed by the Public Service Act of 1901. But the 
restrictions on promotions and increments were not lifted 
even by 1905. In 1902, increments (or subdivisional) 
promotions, as they were called) were granted only to 
officers drawing below £125 a year, and it was not till
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the end of the next year that the Government half­
'sheartedly allowed increments above that level.
Promotions were kept down to the minimum till 1906.
In 1903 the Premier circularised departments to confine 
promotions to cases "where after the most careful 
enquiry it should be found necessary to fill vacancies 
and where such promotion could be made without 
necessitating a new appointment to the service”.^
The requirement to submit all promotions to a Cabinet 
Committee was waived only after 1906. Even after the 
removal of restrictions, the proportion of annual 
promotions to the size of the service was much lower 
than in the Commonwealth as shown by the following 
table on the next page.
In every year compared, the Victorian 
promotion coefficient was lower than the Commonwealth, 
in some years, very much so. The coefficient for the 
Professional Division was much higher than the overall 
coefficient in the Victorian service since about half 
the number of promotions were in the Professional 
Division which formed less than a fourth of the total 
numbers of the service.
3. V.P.S. Report 1904. p.25. The Government first 
wanted to give increments to only half the number 
of officers who qualified for them but were finally 
dissuaded from doing that.
4. Op. cit. p.24.
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Table VI
Comparative table of Commonwealth and Victorian promotions
(Compiled C.P.S.C. and 
V.P.S. Annual Reports)
from 1901 to 1920
Victorian Public Service Commonwealth Public
Year
Promotion Coefficient
Service
Promotion Coefficient
1901 (128/2520) 5.1
1902 (110/2537) 4.3 -
1905 (67/2402) 2.8 -
1904 (92/2298) 4.0 -
1905 (55/2245) 2.4 -
1906 (108/2166) 5.0 -
1907 (269/2560) 10.5 (1676/11,763) 14.2
1908 (133/2610) 5.1 (1283/12,452) 10.3
1909 (137/2751) 5.0 (663/13,530) 4.9
1910 - - (1392/13,987) 9.9
1911 (261/3019) 8.7 (2559/15,120) 16.9
1912 (134/3074) 4.3 (1645/17,051) 9.9
1913 (319/3771) 8.5 (2232/18,845) 11.9
1914 (327/3962) 8.3 (2027/21,056) 9.6
1915 (113/3953) 2.9 (1981/22,194) 8.9
1916 (160/3974) 4.6 (1705/22,684) 7.5
1917 (198/3928) 5.4 (1480/23,028) 6.4
1918 (133/3839) 3.5 (1274/23,424) 5.4
1919 (182/3779) 4.9 (1172/23,114) 5.1
1920 (296/3852) 7.7 (2504/22,817) 11.0
Note: Promotion coefficient i.e. the figure outside the
brackets is the proportion of annual promotions 
to the strength of the service in the same year, 
expressed as a percentage. In a service without 
differential recruitment, it is a reasonable 
measure of promotion opportunity.
Victoria retained for many years her five wide 
classes for the Clerical and Professional Divisions with 
strictly discretionary increments, exactly as the 
Commonwealth borrowed it from her in 1901, including the 
actual salaries. While the salaries (and classification 
structure) of all divisions except the Administrative,
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were changed out of recognition in the Commonwealth by 
arbitration awards, the Victorian structure remained 
untouched.
The procedure of promotion also remained the 
same as in the previous century. In most cases a vacancy 
was circularized v/ithin the service and applications 
invited. They were forwarded to the permanent head, who 
made a recommendation. Any other officer not recommended 
could appeal to the Commissioner who finally chose the 
promotee. The Act also gave power to the Commissioner to 
appoint any officer to act in a vacancy with a view to 
trying him out and this helped the Commissioner to make 
some inter-departmental promotions on trial. In 1914, 
doubts were cast on the power of the Commissioner to make 
departmental promotions on trial.® But the legal 
ambiguity was cleared up the next year by the Public 
Service (Amendment) Act of 1915, which gave power to the 
Commissioner to recommend an officer to act for six months 
in a vacancy in the same or another department.
We have already referred to the Public Service 
Act of 1893 which added to the criteria of ’'seniority and 
fitness (respectively)”, for the Administrative, 
Professional and higher classes of the Clerical Division
6. V.P.S. Regulations 1909, chapter IV. reg.2.
7. V.P.S. Act, 1889, section 46. See also supra
pp.21-22.
8. V.P.S. Report, 1915, pp.9-10.
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the further criteria of ’merit, good and diligent 
conduct, seniority and length of service and the nature 
of the work performed”.9 10 In the Regulations made early 
in this century the later criteria were accepted for all 
Divisions and elaborated further. In the case of the 
Clerical Division the Regulations repeated those five 
criteria and elaborated them as follows:^9
In judging the merit of an officer, the Commissioner 
will give consideration to (a) the ability and efficiency 
shown by the officer in carrying out his duties and those 
of any superior office in which he may have temporarily 
acted, (b) tact and judgment in his dealings with his 
subordinates and the public, (c) the possession of 
certificates or diplomas evidencing special knowledge of 
subjects connected with the work of the department or 
general literary or scientific attainments, and (dj the 
performance of valuable services of a special nature.
±n respect of length of service and seniority, the 
Commissioner will have regard to the records in his 
office.
In regard to the nature of the work performed by an 
officer the Commissioner will give consideration as to 
whether such work is work involving a knowledge of 
legislation, procedure et cetera required in the superior 
class and whether it is work requiring intelligence, tact 
dr other qualifications required in the superior class.
The Regulations were more helpful than those 
of the contemporary Commonwealth and New South Wales 
services because they analysed merit into its components, 
and allotted definite weight to successful acting
9. Supra, pp.17-19.
10. V.P.S. Regulations, 1909, Chapter IV, reg.l.
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experiences, relevant qualifications, and personal 
qualities like tact. But without Inspectors, the 
Commissioner had to depend very much on the departmental 
head’s estimate, except probably in the case of higher 
officers.
Successive Victorian Commissioners failed to 
institute promotion examinations for the various classes 
in the Clerical Division, owing to opposition from 
influential senior officers. In 1902 and 1903, serious 
efforts were made in that direction. The Commissioner 
made a strong plea for examinations in these words:11
I am myself of opinion that it is desirable especially 
if a somewhat low standard of acquirement is adopted for 
youths entering the service, that after a few years’ 
experience in official life, officers who seek 
advancement should be required to undergo a further 
examination with a view partly to test their attention 
and interest in departmental work but largely to show 
whether they have given part of their leisure time to 
widening the school education they received, ascertaining 
their duties and obligations as citizens and the 
principles of Government on which they rest, informing 
themselves of the recent social and industrial progress 
of the state and the great Empire to which they belong 
and of the progress of other countries with which she 
comes into competition and from which lessons may be 
learned.
Alas, this rhetorical exhortation produced no results.
In the Professional Division the Regulations 
prescribed the same five criteria of promotion in
11. V.P.S. Report 1904, p.10. Commissioner’s letter 
to the premier.
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addition to the professional qualifications for the 
vacant o f f i c e . I n  the General Division also, these 
criteria were applied to the better type of posts and
1 'z;merit was elaborated as:
(a) ability and knowledge required to fulfil the 
duties of the superior office and possession of the 
necessary tact and judgment (b) industrious habits and 
careful performance of work (c) good conduct, regular 
attendance and prompt and cheerful service on urgent 
occasions (d) mental vigour and sound bodily health and 
(e) performance of valuable services of a special nature.
Here again, the regulations were far in advance of
current Commonwealth or New South Hales provisions but
their interpretation was left to each department.
The Commissioner was helpless without 
sufficient information and in I arch 1909 he suggested to 
the premier that departments should send regular 
quarterly reports on officers to him,"“' but nothing came 
out of his request. He was on better ground only with 
regard to higher officers whom he knew personally. As 
a result, in spite of better regulations, the tendency 
was, exactly as in the last c e n t u r y , t o  choose the 
senior officer, if reasonably fit, for all but the highest 
positions. The Royal Commissioner, who enquired into
12. V.P.S. Regulations, 1909, chapter II. reg.l.
13. Op. cit. chapter XI. reg.6.
14. V.P.S. Report 1908, Appendices.
15. Supra, p.18.
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the Victorian service in 1917, found that the senior 
man succeeded "if he convinced the Commissioner that he 
was capable of performing the duties” and that ”if the 
first senior (in a list) can do well and the tenth
it 16better, the latter had no chance .
The Royal Commissioner was appointed in 1916 
to report "on the respective merits in relation to 
economy, effectiveness of methods et cetera of the 
Government administration as compared with the conduct 
of business, under private enterprise f;. ^  The financial 
demands of the first World War had driven Governments to 
look into their expenditure and Victoria, the worst 
scalded kitten of the depression of the nineties, was the 
first to appoint a commission. The Royal Commissioner 
found that not every post in a class deserved the maximum 
of that class - a discovery the Victorian Government 
eagerly accepted. He told them that a single 
Commissioner was better than a board and the Y inistry was 
glad to let things remain as they were. He made many 
other useful suggestions such as for reviving promotion 
examinations, but he was ungrateful and tactless enough
16. Victorian Royal Commission Report, 1917, p.14.
17. Cp. cit, preamble.
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to maintain that the chief defect of the system was 
that the Commissioner was powerless while the Ministers 
held the strings in service matters, and to suggest 
long tenure and more powers for him.1® The Ministry 
naturally preferred to shelve the report.
Instead, they outdid the Commonweal.th and.
New South Wales in their concern for returned soldiers
by giving them preference not only in recruitment but
in promotion within the service. We shall study its
19incidence in a later chapter.
NEW SOUTH WALES
Gr ade s
The Public Service Acts of 1895 and 1902
(sections 13-14) in New South Wales invested the State
Public Service Board with the power to fix the grade
structure by regulation.2o The following table
includes the grades common to the Clerical Professional
21and Special Divisions during the first two decades.
18. Op. cit. p.14 and p.16.
19. Chapter IX*
20. The failure of the grade and incremental provisions 
of the 1884 Act was an importent reason for the 
matter being left to the Board in 1895 instead of 
being fixed in the Act.
21. N.S.W.P.S.Regulations, 1917. Veg.114.
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N.S.W. GRADE STRUCTURE.
Table VIT.
Grade Salary scale In Australian pounds
per annum.
A1 801 40 1000 )
A 2 701 - 30 - 800 )
A3 601 - 30 - 700 ) higher
A4 501 - 30 - 600 ) grades
A5 401 - 25 - 500 )
A6 300 25 400)
examination 
barrier.
a 201 — 25 299” grade test
b 151 — 20 — 200- grade test
c 111 — 20 — 150 - grade test
d 60 — 20 110
N.B. It is doubtful whether all posts in each of the 
higher grades went up to the full maximum of the 
grade. The General Division had a parallel 
structure going up to nearly £800.
Grading was an instrument of economy and 
efficiency and the principle of work value governed the 
first grading in 1896 as well as all subsequent 
quinquennial regradings.  ^ Details about an officer’s 
work were gathered from the department by enquiry, 
conference and in rare cases, personal inspection of the
22. N.S.W.P.S.B. 1st Keport, p.5 and 2nd Keport p.8
Iö7
officer*s work; it was evaluated by comparison and the
O'Kposition fixed in the suitable grade; and the bright 
diligent officer was rewarded by having his post and 
himself moved up to the next grade. Any officer 
dissatisfied with his grading could appeal to the Board 
who allowed counsel, evidence and access to documents 
and followed judicial procedure.^ Wide use was made 
of the appeal provisions; for example in a service of 
less than 6000, there were 931 appeals in 1901, of
p cwhich 269 were successful. In 1906 there were 1122
appeals of which 445 were allowed.
The amending Act of 1910 vested regrading in 
Departmental Boards consisting of a member of the Board, 
the permanent head and the head of the branch regraded. 
The Departmental Board could investigate as frequently 
as it wished or on the application of an officer and 
could grade all positions excepting permanent heads and 
branch heads. An appeal lay from their decision to the 
Board, and if they were not unanimous, to a tribunal of 
two Board members and a District Judge.
23. N.S.W.P.S.B. 1st Report, p . 2.
24. N.S.W.P.S.B. 6th Report, op.4-5
25. N.S.W.P.S.B. 7th Report, pp.7-8
26. N.S.W.P.S.B. 11th Report , pp.2-
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Departmental Boards were condemned by the 
Royal Commissioner in 1918 as sporadic in work, varying 
in standards from one department to another, and lacking
27finality owing to the possibility of two further appeals. 
Under the Public Service Act of 1919 they were replaced 
with Salary Committees.
Procedure and criteria of promotion
The departmental head
generally reported a vacancy and recommended the name of
an officer and it was the Board’s duty to investigate
the reoommendation. About the turn of the century it
would appear that an Inspector of the Board checked them
and the Board itself knew quite a number of officers
28through their regradings. Later, as Mason Allard
found, the Board accepted without investigation the 
departmental recommendation, usually of the next senior 
officer.29 When he was ineligible, applications were
invited by circular and a selection committee chose a 
candidate after interviewing promising applicants.
Allard considered this procedure was unfavourable to the 
"most promising but modest officer”.^
27. Mason Allard Report, p.LI. See infra pp.175-178. 
on the Royal Commission.
28. Based on the account of an old timer in the service,
29. Mason Allard Report, p.LXVII.
30. Op. cit. p.LXVIII.
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According to section 49 of the (consolidated) 
Public Service Act, 1902, promotion was based on 
"relative seniority and fitness respectively", fitness 
being defined as "special qualifications and aptitude 
for the discharge of the duties of the office to be 
filled". According to section 47 seniority must be 
subordinated to special fitness for promotion into the 
Special Division, which consisted mostly of permanent 
heads.
Seniority was not defined in the regulations
till 1928, but the same considerations would seem to
31have applied during these years. The officer who
drew the higher salary in a grade was the senior and in 
cases of equality, he who had drawn it longer was the 
senior.
Fitness was not elaborated further in the 
regulations as in Victoria. It was statutorily 
related to the duties of the vacant position and fitness 
displayed in the Immediately lower position was the main 
available indication of fitness for the former. In
31. Based on accounts of old timers in the service.
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the early years of the century marks were assigned by 
the departmental head for good conduct, fitness and
'SOdepartmental knowledge, but this system would seem to 
have been given up after a few years. The Board did not 
keep any record of the performance or qualifications of 
officers to help them anticipate and decide promotions, 
though some service representatives made wild allegations 
of dossiers of secret reports in the Board’s office.
On the other hand New South Wales successfully developed 
a system of promotion examinations against strong 
opposition from many senior officers.
In the lower grades an officer had to pass a 
prescribed grade test to be promoted from d to c, c to 
b and b to a respectively.^ The Board rejected 
suggestions to make them entirely departmental and 
included general subjects like precis in addition to 
departmental procedure, Acts and regulations. ‘ In the 
first years of the century, the percentage of marks 
given by the permanent head for good conduct, fitness 
and departmental knowledge was added to the marks 
obtained in the test for a maximum of a hundred to
32. N.S.W.P.S.B. 5th Report, p.6, and 6th Report, p.12.
33. Mason Allard Report, pp.LXVI-LXVIII.
34. Op. cit. LXIV.
35. N.S.W.P.S.B. 4th neport, pp.12-13.
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3Sdetermine the order of promotion. This would seem to
have been given up later, successful candidates being 
promoted instead on the certificate of the permanent head 
as to their general fitness.
The Board was glad at having thus interposed
an effectual bar ”to the promotion of indifferent or
incompetent officers, a bar which the principle of
seniority (did) not i n t e r p o s e . T h e y  were convinced
that competition in these tests was ’essential to a
healthy service” and that ”it (stimulated) individual
effort and steadily (pushed;the able man to the frontn.38
They were proud too that ”a healthy rivalry (was)
fostered among officers, while conspicuous success at
the different grade tests (enabled) an officer to be
39singled out for special advancement”/
If they were proud of the grade tests, they 
grew really eloquent on their Higher grades examination. 
According to section 50 of the Act, any officer had to
36. See footnote 32.
37.
38.
N.S.W.P.S.B.
Ibid.
7th Report, p.21.
39. N.S.W.P.S.B. 17th Report, p.4.
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pass this examination to qualify for promotion into the 
higher grades of the Clerical and Professional Divisions. 
Fearing that officers recruited soon after leaving school 
would lose "the habit of reading and thinking" and "rest 
satisfied with more or less mechanical performance of 
duties”, the Board designed a general examination to 
counteract the effect of routine.^0 They hoped that 
it "would materially aid in producing a new class of 
official administrators capable of applying to the 
affairs of the state something of the trained and alert 
intelligence which was characteristic of the best types 
of business and professional men outside the service 
and secure for higher positions "gentlemen of broad and 
varied attainments". They believed that a study of
general subjects would "take a man out of his groove" 
and act as “a tonic which (restored) and (increased) 
his mental efficiency"^  They instanced the 
discontinuance of departmental examinations in the 
United States and the practice of the German Civil 
Service where "the claims of education and capacity were 
recognized as superior to mere length of service in an 
inferior function".^ They hoped to raise the standard
40 . N.S.W.P.S.B. 6th Report, p .13.
41. Ibid. <*■
42. Op. cit. p.14.
43. N.S.W.P.S.B. 8th Report, p . 17.
44. N.S.W.P.S.B. 4th Report, pp .12-13.
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of the examination ultimately to the degree level and
create a higher class of officials from which to select
45higher executives.
These high hopes were not fulfilled because
the general section of the examination including
English Literature, Expansion of the British Empire,
Modern History, History and Law of the Constitution,
Political Economy and Economic History was held
optional and was not taken by most examinees, who sat
46only for the departmental section. But the
examination "served a useful though secondary purpose 
in that it had provided a barrier" and required of 
candidates "an intimate knowledge of the limited field 
of the affairs of their departments" and "intellectual 
equipment of a relatively high standard for technical 
if not for administrative work."^
Ultimately, many officers were won over to 
support the examination system. In the first few 
years of the century old officers thundered against "the 
mischievous system of making literary examinations the 
sole or the chief test of qualification for admission
45. N.S.W.P.S.B. 7th Report, p.23.
46. N.S.W. .37/7472. Historical note by the
Examinations Enquiry Committee.
47. Ibid.
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to or promotion in the various departments" In 
1917, the Clerical Advisory Committee told Mason Allard 
that examinations were "vitally desirable and necessary" 
and that they "obviated complaints as to favouritism in 
promotion, improved efficiency, stopped the advancement 
of the inefficient and afforded the efficient officer an 
opportunity of demonstrating his qualifications and 
fitness for promotion".^  One of its members considered 
it "the best protection for the officer himself against 
opening the gates to men with a degree from outside"
The examination system was the one thing the 
Royal Commissioner praised in his critical survey of the 
service in 1917. Unimpressed by the stock criticism of 
examinations as being no measure of ability, he felt that 
they provided "some check on the personal testimony" of 
different officers with differing standards and limited 
capacity for judgment.'" Summing up the pros and cons 
he said:'^
My conclusion is that the grade tests from an 
effective barrier to the inefficient and therefore a 
means of keeping such officers to the salary level 
commensurate with their ability; they afford opportunity 
for each officer to bring his qualifications before the
48. Red Tape, October 1901, p.13.
49. Mas on Ai 1 ar d Report, p.LXV.
50. Ibid.
51. Op. cit. p.LXVI.
52. Ibid.
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proper authorities ana also serve in some measure as a 
basis for comparison when the relative claims of officers 
are being considered; and they make too for educated, 
cultured and broadly equipped higher officers in the 
service.
xhe Allard Royal Commission
Owing to their concern with 
war expenditure and out of a general desire for stock­
taking, the New South Wales Government appointed Mason 
allard, a wellknown chartered accountant, in August 
1917 nto inquire into the administration, control, 
efficiency and economy of the Public Service of New 
South wales".55 His first sectional report, presented 
in November 1918, created a great stir in both official 
and political circles because of his devastating 
criticisms of service management and particularly of 
the contemporary rublic Service Board. His main charge 
against them was that "the Board has sought to evade the 
responsibilities imposed by section 9 by the mere 
relegation of such responsibility to the permanent 
heads, oblivious of the fact that statutory duties 
cannot be relinquished by transfer".54 His long list
of their sins of omission included their failure to 
inspect departments, to investigate the character and
53. Mason Allard Report, letters (patent) of
appointment.
54. Op. cit. j^ xxx
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value of the work performed by officers therein, to 
inquire into their efficiency and economy, no stand up 
to the Ministry against flagrant instances of political 
interference, and to check up the permanent heads' 
recommendation for promotions. His prescription
against their recurrence was a new strong Board with 
tenure till the age of 65 for its members, with over­
ruling powers for the Chairman, and a team of Inspectors 
to be the Board’s eyes, ears and strong arms."
At this distance of time we are not so much 
concerned with the justice of his charges^ as with the 
long-term effects of his recommendation which was
55. Mason Allard Report, pp.xxii-xxiii and pp.XXX-XLV.
56. Op. cit. pp.XLV-XLVII.
57. Two Inspectors of the Board who were lent to Allard 
as assessors were accused of betraying the Board 
and Allard was also blamed for not giving them a 
chance to rebut his charges or evidence. Allard’s 
recommendation to sack the Contemporary Board even 
in the light of his charges against them of neglect 
of duty was more harsh than what other Royal 
Commissioners in Victoria or Commonwealth might 
have recommended. The Board thus castigated, 
argued their case before the State Parliament with 
eminent counsel but were Induced to retire with 
compensation. There were bitter attacks on the 
Holman Ministry in New South Wales for this and for
appointing Mr.Marks, a retired Banker as Chairman of the new board in his 59th Year.
See N.S.W.P.D. Vol.76, pp.1056-58, Vol.77, pp.
2252-53 and Vol.78, pp.2826-34 and pp.3124-5. (2nd series)
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carried out jin toto in the Public Service (Amendment) Act 
of 1919. The powers and long tenure conferred by the Act 
made the Board independent and Inspectors made their 
control real, but the vigour and publicity of the Royal 
Commissioner's charges and the consequent removel of the 
old Board warned successor Boards away from the cardinal 
sin against the Holy Ghost. The current Inspectorial 
control of promotions in Hew South Wales is a living 
memorial to him.
His other recommendations on promotion were 
soon forgotten. His complicated mechanism for 
promotions, to be initiated by an Inspectors’ committee, 
referred to departmental Committees and finally approved
C Oby the Board, was never adopted. He set his face
strongly against an independent appeal court for 
promotions and appeals based on seniority, for nearly the
CQsame reasons as McLachlan. He summed it up by saying:
No useful purpose would be served by allowing appeals 
by any officer or group of officers who believed himself 
or themselves to be passed over; but on the other hand 
much waste of time and possibly incidents subversive of 
good order and discipline might occur as a result of open 
enquiry into the relative merits of officers involving 
perhaps personality, temperament, ability to deal with 
the public, tactfulness and possibly peculiar 
qualifications and experience requisite to the vacant 
position.
58. Mason Allard Report, p.LVII.
59. Ibid.
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However,  su ch  c o g e n t  and p r o p h e t i c  r e a s o n s  were o n ly  a 
f l o u r i s h  o f  M r s . P a r t i n g t o n *s broom a g a i n s t  th e  
p e r s i s t e n t  t i d a l  wave o f  a s s o c i a t i o n  demands.  In  1922 
an a p p ea l  c o u r t  w i t h  a D i s t r i c t  Judge  p r e s i d i n g ,  was 
p r o v i d e d  f o r  g r a d i n g  a p p e a l s ;  i n  1928 p ro m o t io n  
com m it tees  were  c r e a t e d  t o  go th ro u g h  a p p e a l s  b a se d  on 
s e n i o r i t y ;  and in  1944 th e  Crown Employees Appeal 
Board was formed com bin ing  a l l  t h e  f e a t u r e s  A l l a r d  
r e s e n t e d  and f e a r e d .
Thanks t o  t h e  o l d  Board which t h e  Royal  
Commissioner c a s t i g a t e d ,  New South  Wales was saved  
from a t h o u g h t l e s s  p o l i c y  o f  r e t u r n e d  s o l d i e r  p r e f e r e n c e  
l e a d i n g  t o  s i i sp e n s io n  o f  y o u th  r e c r u i t m e n t .   ^ The 
Board c o u ld  p o i n t  to  t h e  f a r - r e a c h i n g  e v i l  e f f e c t s  o f  
such  s u s p e n s i o n  f o r  some y e a r s  a f t e r  1902 ,  and 
s u c c e s s f u l l y  d i s s u a d e  t h e  M i n i s t r y .  P r e f e r e n c e  was 
g i v e n  to  r e t u r n e d  s o l d i e r s  a c c o r d i n g  t o  t h e  Commonwealth 
R e e s t a b l i s h m e n t  Act b u t  no v e s t e d  i n t e r e s t s  o r  o t h e r  
p rob lem s were a l lo w e d  to  d e v e lo p  th r o u g h  any o t h e r  
s t a t u t o r y  p r e f e r e n c e
D i f f e r e n c e s  i n  deve lopm en t
Our s t o r y  o f  t h e  e v o l u t i o n  of
60 .  Based on th e  a c c o u n t  o f  an o l d  t i m e r .
61 .  I n f r a ,  p p .  273- 74.
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promotion policies in the Commonwealth, Victoria and 
New South Wales during two decades reveals important 
differences between the smaller States and the 
sprawling Commonwealth on the one hand, and on the 
other between Victoria, unchanging in the face of Royal 
Commissioners, and the significant changes in the 
Commonwealth and New South Wales through Commissions 
and otherwise. We have to take note of this 
divergence from the more imitative nineteenth century 
and consider the factors that led to the differences in 
devel opment.
We have already referred to the much smaller 
size and greater concentration of the State services.
The problems of distant control and delegation were 
immediate and insistent in the widespread Commonwealth, 
and led to the appointment of Inspectors in the first 
Public Service Act itself, and later to considerable 
delegation of the Commissioner*s powers to them and of 
the permanent heads’ powers to Chief Officers. Within 
each State the management and problems of the 
Commonwealth service were not far different from that of 
a small State service. Delegation, inspection and 
central coordination were its main distinguishing marks 
and the personal impress of McLachlan might be added as
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a  f o u r t h ,  E u t  I n  t h e  b r o a d  f i e l d  o f  c r i t e r i a  o f  
p r o m o t i o n  a n d  c l a s s i f i c a t i o n  t h e  d i f f e r e n c e s  w e r e  few  
a n d  t h e y  w e r e  n o t  due  t o  d i f f e r e n c e  i n  s i z e .
A l l  h i s t o r i a n s  h a v e  n o t e d  t h a t  V i c t o r i a  t o o k  
y e a r s  l o n g e r  t o  e m e r g e  f ro m  t h e  d e p r e s s i o n  o f  t h e  
n i n e t i e s  a n d  s u f f e r e d  much m o r e  t h a n  New S o u t h  W a l e s .
T h i s  l e f t  a d e e p  i m p r e s s  o n  h e r  p o l i t i c s  an d  f a v o u r e d  
t h e  e m e r g e n c e  a n d  d o m i n a n c e  o f  t h e  b u d g e t  b a l a n c i n g  
p o l i t i c i a n  i n  V i c t o r i a .  W h e r e a s  i n  New S o u t h  W a le s  t h e  
P u b l i c  S e r v i c e  B o a r d  was  b o r n  i n  1895  o u t  o f  t h e  s t r o n g  
c r i t i c i s m s  o f  t h e  G o v e r n m e n t s  w a s t a g e  by  a R o y a l  
C o m m i s s i o n ,  a n d  was t h e r e f o r e  e n t r u s t e d  w i t h  e n f o r c i n g  
economy a n d  e f f i c i e n c y t h e  V i c t o r i a n  M i n i s t r y  s a c k e d  
t h e i r  B o a r d  i t s e l f  i n  189 3  i n  t h e  i n t e r e s t s  o f  e co n o m y ,
64a n d  h a n d e d  o v e r  i t s  f u n c t i o n s  t o  t h e  A u d i t  C o m m i s s i o n e r s .  
When an  i n d e p e n d e n t  P u b l i c  S e r v i c e  C o m m i s s i o n e r  was 
a p p o i n t e d  i n  1 9 0 1 ,  V i c t o r i a  was s t i l l  i n  t h e  g r i p  o f  
t h e  d e p r e s s i o n  w h i l e  New S o u t h  W a le s  was on  t h e  r o a d  t o
6 2 .  A . G . L . S h a w ,  The S t o r y  o f  A u s t r a l i a , 1 9 5 4 ,  p p . 1 7 7 - 9 .  
f,I t  i s  h a r d l y  t o o  much t o  s a y  t h a t  i t  c a u s e d  a  k i n d  
o f  p h o b i a  f o r  a  g e n e r a t i o n  ( a l m o s t  u n t i l  t h e
g r e a t  d e p r e s s i o n  o f  1930  c a u s e d  a n o t h e r  one )  w. p . 1 7 7 .  
S e e  a l s o  E d w ard  S h a n n ,  An E c o n o m ic  H i s t o r y  o f  
A u s t r a l i a , 1 9 4 8 ,  p p . 3 3 1 - 5 .
6 3 .  S u p r a ,  p p . 9 - £ I .
6 4 .  S u p r a ,  p p . 7 - 9 .
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recovery and the Commonwealth was starting with new
hopes. The new Victorian Commissioner was cut off
from the tradition of an independent Public Service
Board by seven years of Ministerial economy, and the
Ministry was still keen to practice economy on its own
6 5initiative by controlling increments and promotions.
Thus developed a tradition of Ministerial economic
control which reduced the Commissioner's’ power and
independence and which was noted by the Royal
6 6Commissioner in 1917. A weakened Commissioner found
it difficult to initiate a good practice such as
promotion examinations in the face of an apathetic
Government interested only in economy. The other
tradition of keeping the Public Service association at
a distance was partly born out of motives of economy
and partly out of the innate human reluctance to forego
power. Thus Victoria had the unique distinctions in
this period of a Premier who segregated the State public
servants into a separate electoral constituency for some
7years to keep them out of mischief, and another who
6 8refused to see a deputation from their Association.
65. Supra, pp.157-8. 66. Supra, p.165.
67. C.P.D.Vol.14, pp.1506-13.have some reference to it.
68. V.P.S.J. January, 1939.
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No strong Labour Party was built up in Victoria to
69challenge these traditions. " Victorian Governments 
were doubly insured against change - first through their 
apathy to suggested reforms, and their hostility to any 
suggestion to part with power to the Commissioner, and 
secondly through their refusal to listen to the demands 
of the Association or even recognize it.
Exactly opposite conditions prevailed in New
South Wales. The Board was born into a position of
strength on the uncompromising recommendations of the
Royal Commission of 1894 and could challenge Ministers.
The New South Wales Public Service Association formed
in 1901 was well organized and maintained a fat and
70ebullient journal from its very inception. Early
recovery from the depression and the Board’s 
responsibility for economy in the service avoided 
Ministerial obsession with budget-balancing. A strong 
Labour Party had developed as early as 1891 and it had 
a broad general sympathy with public servants and their 
Association. In office Labour tried to concede some
to listen to public service demands69. The first Labour Ministry in Victoria/was the Cain 
Ministry in 1945. S©e also p.207.
70. See Volumes of Red Tape in Mitchell Library, Sydney.
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of its demands and out of office the Party watched out
for curtailment of employee rights. Their presence in
State politics at least kept other parties from "being
71unsympathetic to public service demands.
Opposite conditions led to opposite results.
A strong Eoard could institute a system of promotion 
examinations at the turn of the century, partly 
forestalling the challenge of seniority,^2 and even a 
weaker Board could argue the Ministry out of thoughtless 
suspension of youth recruitment. ° The Association 
could win access to arbitration in 1919 and many other 
concessions in the next period. Both the Board and
the Association could work in alliance against 
Ministerial interference.
The forces in the Commonwealth were similar to 
those in New South Wales, but the balance was more 
complex, with a strong Commissioner on the side of 
efficiency and examinations, sulking permanent heads who 
wanted more departmental control, and associations 
greatly strengthened by a Labour Ministry's early gift
71. The only time a non-Labour Ministry cancelled an earlier concession was when access to arbitration 
was withdrawn in 1923. It was promptly restored in 
1926.
72. Supra, pp.170-175. 73. Supra, p.178.
74. Infra, Chapter IX.
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of arbitration, demanding promotion appeals. We have 
traced the interaction of these forces and its results 
in the last two Chapters. Broadly, strong Commissioner 
control in the Commonwealth, like strong Board control in 
New South Wales, erected safeguards on the side of 
efficiency, while arbitration and the consequent strength 
of associations won them more immediate benefits in 
salary increases in this period, and earlier concessions 
in the next.
We have, however, to consider the different 
patterns of staff control that emerged in the 
Commonwealth and New South Wales public services from 
the different recommendations of Royal Commissions, 
under apparently similar conditions in both cases. 
Briefly, Allard’s remedy for a negligent Board which had 
relegated much of their responsibility for staff control 
and economy to departments, was to sack it and invest a 
new Board with greater independence and more welldefined 
authority. In the Commonwealth service, on the other 
hand, when more staff control was passing to departments 
owing to Inspectors’ preoccupation with other duties, 
McLachlan recommended transferring the control of 
promotion and discipline to departments.
185
But the relevant conditions were only 
apparently similar. Allard’s problem was comparatively 
simple. The conditions which weakened Commissioner 
control in the Commonwealth such as a single dominant 
P.M.G’s department wanting more departmental control, 
heavy arbitration work making frequent inspections 
impossible, the problems of delegation in a widespread 
service, and criticisms of Commissioner control by 
various Royal Commissions, did not obtain in New South 
Wales, and there was little open fighting for staff 
control by departments. Naively or deliberately Allard 
simplified the problem even further, by contrasting the 
ruthless efficiency of the first Board of 1895 with the 
self-confessed negligence of the contemporary one,^ 
and he failed to consider whether it was physically 
possible for the contemporary Board to inspect 
departments themseivea and whether they could not do 
better with Inspectors. Ignoring subtleties as an
outsider, he was quick to find a scapegoat in the 
Contemporary Board and a solution in a new and more 
powerful Board.
75. Mason Allard Report, pp.XII-XXIII.
76. See footnote 57,
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Apart from the complicated reasons which led 
McLachlan to recommend transfer of promotion and 
discipline to departments, it was not to him so much a 
matter of giving up some '’controlM, as of shedding some 
"detailed management" in order to assume the more 
important arbitral powers. This was not very different 
in spirit from Allard’s vision of a stronger Board, 
though it proved a miscalculation.
Allard spoke with a single voice in New South 
Wales, making implementation easier. In the 
Commonwealth, the Economies Commission differed from 
McLachlan in important recommendations and the latter's 
idea of a Commissioner with arbitral powers was 
politically impossible. Hence the final pattern of 
staff control took something from each report.^ The 
result was a Board with complete staff control in New 
South Wales, whipped into strength by the Allard. Report, 
and a Commonwealth Board with considerable powers over 
economy and efficiency but less direct control of 
promotion and discipline and less still over salary 
determination. The effects of this difference, however, 
became fully evident only in the nineteen forties.
- - - 0 O 0 - - -
77. Supra, p.150-154
P A R T  I I
THE INTER-WAR YEARS.
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CHAPTER VII
THE PROMOTION PROCESS FROM 1924-1939
The Commonwealth Public Service Act
of 1922-24 governed promotion in the Commonwealth
Public Service from 1924 till 1945 when the appeal
provisions were amended according to the
1
recommendations of the Bailey report. This long 
period from 1924 to 1945 falls naturally into two 
sections. The fifteen years from 1924 to the 
beginning of -world war II in 1939 were years of 
stagnation. The war years from 1939 to 1945 were 
years of feverish activity and quick adaptation in 
response to the challenge of war.
We have in the last chapter dealt with the 
two important legislative changes in the promotion 
process made according to the recommendations of the 
McLachlan report. Another, even more important, 
change was the new classification structure for the 
service which flowed from the powers granted in the 
Ac t.
I. The Report of the Committee of Enquiry on 
Promotions and Transfers in the Commonwealth Public 
Service, of which Professor Bailey was chairman,'is 
popularly known as Bailey Report and is discussed in 
detail in Chapter X.
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I t s  im p o r tan c e  f o r  th e  s tu d y  o f  p ro m o t io n  
a r i s e s  f rom more r e a s o n s  t h a n  one: i t  s t r e t c h e d  the  
p r i n c i p l e  o f  work v a lu e  to  i t s  l i m i t s ;  i t s  h i s t o r y  
f rom 1924 t o  1929 was s to rm y  w i t h  t h e  c h a l l e n g e  of  
p u b l i c  s e r v i c e  a s s o c i a t i o n s  and Labour  members o f  
P a r l i a m e n t ;  and i t s  b a s i c  p r i n c i p l e s  s t i l l  l i v e  on 
i n  t h e  p r e s e n t  c l a s s i f i c a t i o n .
We s h a l l  t h e r e f o r e  s t a r t  o u r  s tu d y  o f  th e  
i n t e r - w a r  y e a r s  w i t h  an a cco u n t  o f  the  c l a s s i f i c a t i o n  
a f t e r  a b r i e f  r e f e r e n c e  to  the  powers  o f  t h e  new 
P u b l i c  S e r v i c e  B oard ,  and th e n  i n v e s t i g a t e  t h e  new 
p r o m o t io n  p r o c e d u r e s  and a p p e a l  mechanism.
The new Act and the  new Board
The Commonwealth P u b l i c
S e r v i c e  Act o f  1922-24 o m i t t e d  two i m p o r t a n t  p r o v i s i o n s
r e l a t i n g  to p ro m o t io n  which  were i n  the  e a r l i e r  A c t .
The f i r s t  was the  p r o v i s i o n  demanding a c e r t i f i c a t e
o f  the  C om m iss ioner ,  e v e r y  t ime a j u n i o r  o f f i c e r  was
p ro m o te d ,  t h a t  t h e r e  was no s e n i o r  as c a p a b le  o f
p e r f o r m i n g  th e  d u t i e s  o f  the p o s i t i o n .  I t s  d e l e t i o n
removed a s t a t u t o r y  h u r d l e  in  the  p a t h  of  p ro m o t in g
a u t h o r i t i e s  w i s h i n g  t o  e x e r c i s e  f r e e  d i s c r e t i o n  i n
2
t h e i r  c h o ic e  of e f f i c i e n t  o f f i c e r s .  The seco n d
2,  Some s e n i o r  a d m i n i s t r a t o r s  c o m p la in e d  b e f o r e  th e  
P o s t a l  Commission a b o u t  t h e  r e s t r i c t i v e  e f f e c t s  o f  
t h i s  p r o v i s i o n  -  s e e  s u p r a ,  p . 1 0 1 .  There  was no need  
f o r  t h i s  p r o v i s i o n  i n  view o f  the  new a p p e a l  p r o v i s i o n s .
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casualty was the requirement that every officer should 
normally pass through every subdivision of a class before 
promotion to the next higher class. This reminder of the 
depression of the nineties was not needed in the context 
of the new narrow range classification (see below).
As for the general distribution of powers
under the Act, a Public Service Board of three
Commissioners (with varying terms) was vested with
most of the powers of the former Commissioner.
Section seventeen of the Act enjoined on the Board
such important duties as devising means "for effecting
economies and promoting efficiency in the management
and working of Departments" by close supervision,
improved organization, limitation of staffs, examination
of the business of each department, exercise of critical
oversight of its activities and the maintenance of a
comprehensive and continuous check of its working.
The Board was given the necessary powers to carry out
these duties, such as powers in regard to appointments,
classification, temporary employment and retirement of
2a.
incompetent officers. Permanent heads in 1922 were
2a. The power of the Board in most of these matters was 
final whereas the former Commissioner had only 
recommending powers. This distinction is not very 
important since the recommendations were usually carried 
out. The Governor-General had final power to create and 
abolish offices but he usually relied on the Board’s 
recommendation. He had sole power to appoint First 
Division officers and fix their salaries.
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given the power to grant increments, deal with 
disciplinary cases and decide punishment. The amended 
Act of 1924 gave them the power to provisionally promote 
officers which was vested in the Board by the earlier 
Act. The Board retained the power to inquire into 
and decide the appeals regarding promotion.
The classification of 1924-29«
Section 27 of the G.P. S.
Act of 1922-24 called upon the Board to classify all
officers other than those in the First Division, the
classification as to salary to be in accordance with
’’the importance and character of the work performed”.
The Board was also allowed the discretion of gazetting
the classification wholly or in sections. This was
in fact the second service-wide classification, the
first being the historic McLachlan classification of
1904. The service in 1922 included over 25,000
permanent officers - more than twice the strength of
3the service in 1904. The Board therefore wisely decided t 
to gazette portions of the classification as soon as 
completed, particularly to enable dissatisfied officers 
to appeal at the earliest opportunity. But the 
classification as a whole (irrespective of the date of
gazettal) was to take effect from the 1st of July 1924.
TI C.P.S.B. Ist Report, p.34• For an account of the classification from the Board’s point of view see Op.cit
pp. 34-57, 2nd Report, pp. 11-12, 3rd Report, pp. 4-5 and 4th Report, pp. 4-5.
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McLachlan had made two important
recommendations with regard to the classification of
the service in his Royal Commission Report. First of
all he felt that the earlier division of the service
into the Administrative, Clerical, Professional and
General Divisions had become meaningless, particularly
because of the casual inclusion of all sorts of posts
4in the Professional Division. In its place, he
recommended four Divisions called simply First,
Second, Third and Fourth, and favoured the inclusion of
positions of equal responsibility and work value,
whether professional or clerical, mostly in the Third
Division. This recommendation was carried out in
sections 23 and 24 of the Commonwealth Public Service
Act of 1922-24. According to them the First Division
was to include permanent heads and such other officers
5as determined by the Governor-General. The Second
Division was to contain officers (working under the
First Division officers) who were "required to exercise
executive or professional functions in the more
important offices of the service"; in practice it
included Chief Officers and later Assistant Secretaries. 
4. McLachlan Report, pp. 3&-37.
3. (Current) 57/1718. The Acting Commissioner was first Keen to include Chief Officers in the First 
Division but when he learnt that it was to be excluded 
from Board Control, he was for the inclusion of permanent 
heads only.
192
The T h i r d  was to  i n c l u d e  o f f i c e r s  whose o f f i c e s  were
i n c l u d e d  i n  i t  by th e  d i r e c t i o n  o f  th e  G o v e r n o r - G e n e r a l ;  
i n  p r a c t i c e  i t  embraced t h e  o l d  C l e r i c a l  and P r o f e s s i o n a l  
D i v i s i o n s .  The F o u r t h  which s h o u l d  ” i n c l u d e  a l l
o f f i c e r s  n o t  i n c l u d e d  i n  the  F i r s t ,  Second o r  T h i r d
D i v i s i o n ” was p r a c t i c a l l y  the  e q u i v a l e n t  o f  the fo r m e r  
G e n e r a l  D i v i s i o n .  The d i v i s i o n a l  s t r u c t u r e  was more 
h i e r a r c h i c a l  t h a n  t h e  p r e v i o u s  one as shown by th e  
f o l l o w i n g  d iag ra m .
D i v i s i o n a l  S t r u c t u r e  u n d e r
th e  Act o f  1 9 0 2 . ___
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N. B: The d iag ra m  i s  n o t  to  s c a l e  and t h e  s a l a r y  l i m i t s
m en t io n ed  a re  o n ly  a p p ro x im a te .  I t  i s  drawn o n ly  to  
i l l u s t r a t e  the  f r a n k l y  h i e r a r c h i c a l  n a t u r e  o f  the  new 
D i v i s i o n a l  s t r u c t u r e .  Where t h e  s a l a r i e s  o f  D i v i s i o n s  
seem to  o v e r l a p ,  t h e r e  a r e  much fe w e r  p e o p le  i n  th e  
low er  D i v i s i o n  i n  t h a t  a r e a  t h a n  i n  th e  h i g h e r .
While  n o m in a l ly  a b o l i s h i n g  th e  p r o f e s s i o n a l  
c a s t e  IvicLachlan’s recom m endat ion  gave r i s e  to  a h i e r a r c h y  
o f  s a l a r i e s .  The p r o f e s s i o n a l s  n e v e r t h e l e s s  c o n t i n u e d  
to  f l o u r i s h  as shown i n  C h a p te r  XI.
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McLachlan*s second recommendation related to
the construction of narrower classes. We have already
6
shown in Chapter III how the strict implications of work
value could not be accommodated in the predetermined
five wide classes of the first Act, how McLachlan tried
to accommodate it by stressing the discretionary nature
of each increment, and how he failed in this through
the varying standards, and irresponsible liberality of
Chief Officers. He repeated the same charges in his
Report and indirectly confessed the failure of the
system of discretionary increments. He strongly felt
that under the old scheme of five wide classes, not
every post in a class was worth the maximum of that
class but all were treated as if they were so in practice.
To avoid both these evils, he recommended a system of
nine classes for the Third Division with each class having
a narrower range (so that most positions could be more
accurately fitted into one class or the other on the
basis of work value) and with increments to be granted
more or less automatically and to be withheld for
7
negligence and other derelictions. The Public Service
Act of 1922-24 instead of embodying the recommendation
as such in its sections, gave the new Public Service
Board through section 27, full freedom and responsibility
b7 Supra, pp. 149-50.
7. McLachlan Report, pp. 41-43»
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to classify the service "in accordance with the
importance and character of the work performed”•
The new Board used this discretion to go much
farther than McLachlan’s halfway house —  right hack to
the primitive rigour of the work value principle.
Restricted only hy the statutory basic adult wage below
which they could not place any adult post, they valued
each post within the narrowest salary limits after
considering every shade of work value. ^hile posts
with similar work value were assigned the same narrow
range and even grouped together, they were never designated
as a class by name, numeral, or letter of the alphabet
8
but were identified only by the salary scales.
The new Regulations were framed to accommodate 
9
the new concept. Regulations 104 and 106 listed posts
in the Second and Fourth Division respectively with
their salary limits. Regulation 105 provided two tables
A and B with 48 and 31 specific annual salaries any two
of which could be chosen as the maximum and minimum for
a post in the Third Division. The total possible number
of salary scales was frightening. In practice there
were over forty well-known scales. The actual number
of salary scales in the Third Division was 140 in 1930
Wl These salary scales as such were used to identify 
classes of posts till recently, with suffix (S) i.e. 
standard, long after the salaries had been doubled.
9- C.P.S. Regulations, 1935*
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and 108 in 1940. The corresponding numbers for the 
Fourth Division were 175 and 202 respectively for the
"J /■*
same years.
This was indeed a very far cry from the four 
simple classes of the Victorian Civil Service Commission 
of 1859 and the five classes and nine grades of the 
Commissioner regime. It was the application of work 
value with a vengeance. Why did the Board go to it so 
relentlessly?
The first and obvious reason was the climate 
of economy. The craze for economy and the admiration 
for business methods got their second wind near the end 
of the first world war when the Commonwealth, New South 
Wales and Victorian Governments appointed Commissions 
of businessmen to report on their public services from 
the view point of business management. There were 
complaints of overstaffing and waste and the Commissions 
themselves recommended stronger and more economical 
control of the public services. The Commonwealth
Public Service Board was conceived by the Economies
11
Commission as a board of economy and efficiency
which concept was duly enshrined in section 17 of the
10. dee Appendices aricT Ag.,
11. Economies Commission final Report, p. 20.
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Public Service Act of 1922-24* The Board therefore 
had every encouragement to apply the principle of work 
value as they did —  especially after McLachlan had 
criticized the inadequacies of the method of 
discretionary increments.
The second less obvious reason was a general
suspicion of public service associations and public
service arbitration. The latter was becoming an
established institution and its strength was demonstrated
on a number of occasions between 1920 and 1930; the
Hughes Ministry set aside McLachlan’s recommendation
to give arbitral powers to the Commissioner; even their
creating a separate Arbitrator for the public service
11a
was attacked by Labour members of Parliament; the
provision in the Public Service Act of 1922 for the new
classification salaries to override earlier arbitration
awards was even more strongly attacked by the
associations and Labour members of Parliament so that
Prime Minister Bruce had to amend the Act in 1924 to
provide for the retention of award salaries till their
12
beneficiaries were transferred to another post; he 
11a. Supra, p. 152.
12. C.P.D. Vol. 108, p. 3457. See also Op. cit. 
pp. 5190-5227. in which the Labour Party members seem 
to pounce upon the Ministry after they had yielded on the issue.
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was criticised bitterly in Parliament after doing this
presumably for his earlier temerity; and when finally
the Bruce-Page Ministry lost the 1929 elections on the
issue of arbitration in general, the associations
bitterly campaigned against them because of their attempt
13
to abolish public service arbitration. Even as the 
Board was proceeding with its classification, there was 
more than one change in the basic minimum adult wage - 
upsetting the Board’s scales.
It was no wonder if the Board felt that the
classification was their sole refuge, defence, and weapon
against the whimsicality or generosity of the all-powerful
Arbitrator and the *'intransigeance" of associations.
A classification of posts with narrow salary scales did
not basically provide enough elbow room for the former.
Secondly, since each officer must get a promotion on the
basis of relative efficiency to pass from one narrow
scale to the next, each was compelled to put forth his
best in the job to win a promotion and a large number
of such scales multiplied this effort and the overall
efficiency of the service. So at least might the Board 
14
have argued.
137 p Tp TsT jT Vol. 7, nos. 9 and 10. See also D.Carboch, 
The fall of the Bruce-Page Government, 1958, pp.202-209« 
14. The argument as set out here was never developed 
openly and fully in those years. It was essentially the 
work of a single man, Commissioner Skewes to whom Labour 
members of Parliament made uncomplimentary references.
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The overlapping of salary scales is explained 
more easily. In those years the Board was obsessed
with the high expenditure on higher duty allowances
15(for acting in higher positions). These had been the
bone of contention between them and the associations in
16
many plaints before the Arbitrator. An allowance to 
bring up the officer’s salary to the minimum of the 
next higher class, in which he was acting, was payable 
after a lapse of a qualifying period of 26 days. By 
simply making the minimum of the next higher scale 
overlap the maximum of the lower, the Board was able to 
effect considerable savings on that count.
The merciless success of the Board’s economy
drive is related in the next chapter. But it was a
shortlived and shortsighted triumph. The associations
17protested against the new classification but generally 
wasted their ammunition on detailing the grievances of 
small groups among themselves. But soon they learnt 
to play the game under the new rules and were continually 
filling plaints before the Arbitrator for small increases 
in salary for every slight change in work value. The 
awards not only increased in number as the years sped
by but they ultimately began to set the pattern of
TFT CVP. S.B. I Kept, pp. 19-21.
16. bee 5 C.P. S.A.R. 52-87 for a history and discussion of the question of higher duties allowance by the Arbitrator.
17. F.P. S.J. Vol.2, No 5.
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c l a s s i f i c a t i o n .  They f i x e d  t h e  r e l a t i v i t i e s ,  t h a t
i s  t h e  r a t i o  be tw ee n  t he  s a l a r y  s c a l e s  of  d i f f e r e n t
t y pe s  o f  p o s i t i o n s .  I n  t he  l a t e  t h i r t i e s  t h e  Board
ag r eed  w i t h  t h e  a s s o c i a t i o n s  to  g e t  an award f o r  a
"key p o s i t i o n "  i n  a group o f  r e l a t e d  p o s i t i o n s  and t h e n
18
work o u t  s c a l e s  f o r  t h e  r e s t  w i t h  t h e i r  h e l p .  The
A r b i t r a t o r  c l i n c h e d  h i s  v i c t o r y  when he gave a
comprehens ive  award f o r  a l a r g e  p a r t  of the  T h i r d
D i v i s i o n  i n  1937 s i m p l i f y i n g  t h e  s a l a r y  s c a l e s  somewhat
and r e a d  a l e s s o n  t o  t h e  Board on t h e  e v i l  o f  t oo  na rrow 
19
rang es !  Not  on ly  was t h e  i n i t i a t i v e  l o s t  t o  t he  
A r b i t r a t o r ,  b u t  t he  Board was no t  ab l e  t o  w r i g g l e  ou t
20
o f  i t s  own c o r d s  when i t  want ed  t o ,  i n  the p o s t - w a r  y e a r s .
The r i g h t  o f  a p p e a l  a g a i n s t  o n e ’ s c l a s s i f i c a t i o n  
was more e x t e n s i v e l y  u se d  by o f f i c e r s  t h a n  e v e r  b e f o r e .
Prom 1924 to  t h e  end o f  1928, 10 ,902  a p p e a l s  were lodged
21
o f  which 3 ,2 8 8  were a l lo w e d  w ho l ly  o r  in  p a r t .  They
were h e a r d  i n  each  S t a t e  by th e  P u b l i c  S e r v i c e  I n s p e c t o r
(as  the  Board  r e p r e s e n t a t i v e )  and a d e p a r t m e n t a l  
22
r e p r e s e n t a t i v e .  The a p p e a l  c o n f e r e n c e  c o n s i s t e d  o f  
TW. P .P .  S . J .  Vol 13a,  Nos 3 , 4  & 5 .
19 . 1 7 C . P . S . A . R .  3 - 6 , and 2 1 -2 4 .  See a l s o  16 C . P .S .A .R .5  
The award was a " c o n s e n t  aw ard" .  The Board and the 
C l e r i c a l  A s s o c i a t i o n  had a g r e e d  on the  t e rm s  b e f o r e
g o in g  t o  t h e  A r b i t r a t o r .  I n  the  l i g h t  of l a t e r  e v e n t s ,  
t h i s  w r i t e r  would no t  a t t a c h  much im p o r tan c e  to the  s m a l l  
s i m p l i f i c a t i o n s  e f f e c t e d  by t h i s  award.
20. See c h a p t e r  XI,  s e c t i o n  on c l a s s i f i c a t i o n .
21. C .P .S .B .  3 t h  R e p o r t ,  p , 8 .
22. C.A. A: C.P . 121 (151)  F.  24 /5537  f o r  d e t a i l s  o f  
a p p e a l  c o n f e r e n c e  p r o c e d u r e .
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these two and the appellant or his agent. The hearings
were not public but were informal with no sworn evidence.
Group appeals regarding a class of post were decided
by dealing with one typical case. The Inspector and
the departmental representative were to consult and
write a joint report to the Board who finally decided the
appeals. The classification appeal hearings gave the
Inspector and departmental officers a deep insight into
the work of various groups of officers and the related
promotion problems. To a small extent they suggested
some simplification in it. It also contributed to the
Board’s scepticism on staff rating, when it was tried
23
in this connection.
Provisional Promotion by the permanent head.
According to section 50 of the Commonwealth 
Public Service Act of 1924 the permanent head of the 
Department in which the vacancy occurred might, subject 
to the provisions of the Act, transfer or promote an 
officer to fill the vacancy. If he was an officer from 
another department, the Board must approve it.
Subsection 3 of the same Section 50 stated that 
consideration should be given ’’first to the relative 
efficiency and in the event of an equality of efficiency 
of two or more officers, then to the relative seniority
23* Interview with former Commissioner F.G.Thorpe.
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of officers available for promotion to the vacancy.” 
Efficiency was defined exactly as in the earlier Act 
of 1902. Promotions so made were all provisional and 
were to be gazetted as such and could be appealed 
against.
The procedure was further elaborated in the 
24Regulations. The permanent head was to report any
vacancy to the Board through the Inspector, stating
that it was necessary to fill it. Upon approval by
the Inspector (under delegated authority) he could
either directly make a provisional promotion of an
officer in his department or advertise the vacancy and
promote one of the applicants. In all cases he was to
consider relative efficiency and in cases of equal
efficiency, seniority. For positions for which an
examination qualification was prescribed he could
25consider only those who were so qualified. Promotions
of Junior Mechanic to Mechanic and Mechanic to Senior
Mechanic under arbitration determinations were not to be
considered as promotions under section 50 of the Act
and were not to be gazetted. The reason was that they
were not appealable and were automatic on fulfilling
26
certain conditions.
24. G.P. S. Regulations, 1935, ~reg. 107-109.
25. G.P.S. Regulations, 1935, reg.112.
26. Supra, p.p. 118-19.
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Section 25 (5) of the Act allowed the
permanent head to delegate in writing "all or any
of his power/ to any officer of his department and
section 26 (2) enabled Chief Officers to exercise such
delegated powers. In the bigger departments of the
Postmaster-General and Customs the permanent heads
delegated to their Chief Officers authority to make
promotions to positions carrying an annual salary of 
27
up to £450.
While the former definition of efficiency
was retained verbatim there was a radical change in
the definition of seniority. As explained in an
28
earlier chapter, seniority during the currency of the 
first Act was based upon the salary of the officer - 
and to avoid the confusion resulting from arbitration 
salaries, it was later based upon the actual class and 
subdivision of class or grade occupied by the officer.
The Board however found that under such a definition,the 
seniority of many officers was prejudicially affected 
by stoppage of an increment, or non-granting of a 
discretionary increment, reduction of salary for an
29offence, and even prolonged sick leave with loss of pay.
27. The promotion delegation was varied from time to 
time and at the time of the Bailey Report had come up to 
this figure. See Bailey Report, pr.166-7.
28. Supra, Chapter III pp. 75-77.
29. C.P. S.B. 1st Report, pp. 78-9.
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Moreover, officers sought transfers and promotions
involving small monetary advantage just to gain
seniority. Th© Board therefore based its new definition
30
of seniority substantially on length of service.
Those who were already in the service in the Second,
Third or Fourth Divisions on the 1st July 1924 were to 
retain their respective seniorities as on that date 
under the old definition. The relative seniority of 
those who entered these Divisions after that date was 
to depend on their date of entry into the Division. 
Officers transferred from the Fourth to the Third 
Division after that date could add to their Third 
Division seniority a maximum of two years from their 
service in the Fourth Division.
Let us now examine the techniques developed 
by the various departments, starting with the larger 
departments of the Postmaster-General and Customs which 
evolved more formalized techniques owing to their size 
and spread.
Postmaster-General*s Department
As the largest and most
widely spread, the Postmaster-Generals Department made 
three distinctive contributions to promotion technique 
namely (a) delegation and inspection (b) advertisement 
30. Ibid. See also C. P. S. Regulations, 1935> yeg.110.
of all vacancies and (c) formalized periodical 
reporting on groups of officers.
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As early as 1906 the need was felt in the
department of delegation, a good measure of which was
31
actually secured by the insistence of McLachlan.
The delegation sections of the 1924 Act were conceived 
chiefly with the P. M. G ’s. department in mind. In
practice Chief Officers could maKe and gazette 
provisional promotions to posts carrying salaries up 
to about £450 per annum. This delegation covered a 
large number of posts in the Fourth Division and some 
in the Third Division. They were also to send 
recommendstions to the permanent head about suitable 
officers under them for other higher posts. All 
vacancies, according to a departmental circular:
should
be referred to the head of the Branch in which the 
vacancy existed for report as to the most suitable 
officer for the position. Where necessary,reports 
should be obtained from the District Inspectors as to
the suitability of officers for the position......
(In case of higher vacancies to be filled by the 
permanent head) A suitable recommendation should be 
made by the Chief Officer, a full explanation being 
furnished, particularly where it is proposed to pass 
over a senior officer. Any reports furnished by heads 
of Branches concerning the applicants should in 
all cases be included with the papers forwarded.
Where applications have been invited the applicants 
should be scheduled in order of seniority and submitted 
to the central office with particulars of the vacancy 
(including the cause thereof) and of the designation and 
salary of the officer recommended.
31. C.P.S.C. 3rd Report, p.33 and 4th Report, p.20.
32. (P.M.G. ) P. B. 45/4280 - Provisional Promotions.
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It is clear that delegation and consultation were
highly formalized. After some years the head and
deputies of the Engineering Branch in each State began
33to function as a promotion board.
The P. M.G-'s. Department had gradually built 
up an inspectorial staff to check the material needs 
and conditions of its vast establishments scattered 
all over the country. These District Inspectors very 
soon acquired a fund of reliable information about 
the personnel - information from which the Public 
Service Inspectors drew heavily in the days of 
^ommissioner control. With the assumption of promotion 
power by the departmental head, personnel inspection 
assumed greater importance in the duties of District 
Inspectors. In short, the department imitated the 
Commissioner control it displaced - in using an 
inspectorial apparatus.
during the last few years of Commissioner control 
the public service associations, mainly of postal 
officers, were demanding the advertisement of all
34vacancies, but the Commissioner was lukewarm about it. 
With the departmental assumption of promotion power 
the policy of notifying all vacancies in the Gazette
33. Ibid.
34. C.A.A.: C.P.408. G 27/9.
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was gradually adopted as the only fair, safe and
fruitful way. It was fruitful in opening a wider
field to choose from, it was fair to all officers by
keeping them informed of openings and it was safe for
a large far-flung department where selecting officers
could not know all promising material which might later
appeal successfully. The policy was probably
practised for quite a while before it was thus
35formally circularized in 1928:
As a general principle all vacancies should be 
advertised in the Commonwealth Gazette unless there 
are good reasons to the contrary. Reference should be 
made to the Central Office in any case where doubt i 
exists as to whether a vacancy should be advertised.
A fortnight’s time was allowed for officers to lodge
36
their applications.
The Board looked askance at this policy of 
advertising all vacancies. In 1933 they referred back 
to their earlier general orders and said that when the 
Chief Officer knew the most suitable officer available 
for promotion or transfer "nothing would be gained by 
advertising the vacancy with the resultant loss of 
time involved in awaiting applications.” They 
considered that "advertisement in the Gazette should 
only be resorted to where it was desirable to give
officers an opportunity of applying for transfer”,
35« (P.M.G. ) P.B. 45/4280 - Provisional Promotions.36. Ibid.
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or Mto ascertain what officers were desirous of
consideration for promotion to any particular vacancy
The department however defended its policy in one
long sentence of tortuous officialese, laden with
38
the passive voice:
37
As it is necessary that the widest possible field for 
selection be obtained in most instances and as suitable 
candidates in distant States might be overlooked if the 
Board1s suggestion is adopted in its entirety, it is 
thought that it might result in aggravating rather than 
remedying the situation, because aggrieved officers may 
exercise their right in greater numbers if they do not 
have an opportunity of applying for the position through 
ignorance of the vacancy existing.
The department also issued a guarded circular
putting the onus on Chief Officers in that they need not
advertise where they thought little would be gained
by it, with a counterbalancing proviso that in most
39
instances it was advisable to advertise. Came
retribution when appeals began to upset some promotions
40
made without advertisement. Thereupon the permanent
41
head admonished his flock in 1936:
The -director-General is anxious that the normal 
practice of advertising vacancies should be departed 
from only in special cases and that the department 
should not rely on the fact that officers passed over 
can have their claims considered on appeal.
37. Ibid.
38. Ibid.
39. Ibid. 0. j . . - ' Mr.,: i s.
40. Ibid.
41. Ibid.
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The department was (and is) a firm believer
in the virtues of advertisement. Deputations from
public service associations in the twenties and thirties
urged the Board to induce all other departments to
42
advertise their vacancies. The Board1s usual reply 
was that it was the affair of the respective permanent 
heads, it was not always possible, was productive of 
delay and there was always the outlet of appeal.
The large number of officers doing the same 
or similar manipulations in the department pointed to 
the obvious need for common standards for reporting 
on them. There arose reporting forms and questionnaires 
relating to the various manipulations and qualities 
required. While they were based on experience, there 
was no job analysis or rating (numerical) in a modern 
sense. These were used regularly in New South Wales 
and Victoria.
fj-he questionnaires regarding such manipulative 
grades as the Lineman, Line Foreman and Line Inspector 
contained many long-winded detailed questions 
(mystifying to a layman) and were obviously aimed at 
judging the response to typical work situations. One44such question regarding Line Foremen read:
42. C. A. A. G", V. 4o8. G-. 26/”L43. ^ee account of Clerical 
Association deputation to the Board.
43. (P.M.G. ) P.B. 43/4280 - Provisional Promotions;.44. Ibid.
209
Has he s u f f i c i e n t  knowledge of  d e p a r t m e n t a l  
i n s t r u c t i o n s  t o  e n a b l e  him to  d i r e c t  t h e  Linemen 
Grade 2 i n  a l l  i n e  work and t o  draw th e  a t t e n t i o n  
o f  an I n s p e c t o r  to  any im proper  methods o r  im p ro p e r  
c o n s t r u c t i o n  o r  i r r e g u l a r i t i e s  on t h e  p a r t  o f  Linemen?
An even  l o n g e r  q u e s t i o n  r e f e r r i n g  to  Linemen Grade 2
45
was th e  f o l l o w i n g :
Has he f u r n i s h e d  s a t i s f a c t o r y  e v id e n c e  i n  the  
p e r f o r m a n c e  o f  h i s  d u t i e s  t h a t  he i s  q u a l i f i e d  to  
c a r r y  o u t  and d i r e c t  o t h e r  men i n  c o n n e c t i o n  w i t h  
the  f o l l o w i n g
E r e c t i n g  and c r o s s a r m i n g  p o l e s  
S u p p o r t i n g  p o l e s  a t  a n g le s  
E r e c t i n g ,  j o i n t i n g  and r e g u l a t i n g  w i r e s  
L e a d in g  l i n e s  i n t o  b u i l d i n g s  and 
Approved methods of  c a r r y i n g  o u t  l i n e  
work g e n e r a l l y .
Some o f  t h e  s h o r t e r  q u e s t i o n s  r e l a t e d  t o  o n e ’s 
Knowledge of  t im b e r  o r  a b i l i t y  t o  r i d e  a b i c y c l e  o r  
d r i v e  a c a r .  These q u e s t i o n n a i r e s  m igh t  cau se  
r a i s e d  eyebrows among modern p e r s o n n e l  e x p e r t s .  They 
were however a p r a c t i c a l  r e s p o n s e  o f  a l a r g e  
d e p a r tm e n t  to  th e  p r o b le m  o f  a s s e s s i n g  i t s  m a n i p u l a t i v e  
s t  a f  f .
The form s r e l a t i n g  t o  the  c l e r i c a l  and 
s u p e r v i s o r y  p o s i t i o n s  c o n t a i n e d  a l i s t  o f  q u a l i t i e s  to  
be r e p o r t e d  on .  F o r  example ,  t h e  l i s t  f o r  s e n i o r  
p o s i t i o n s  i n  t h e  Te lephone  Branch  i n c l u d e d  such  
q u a l i t i e s  as c a p a c i t y  to  m a i n t a i n  d i s c i p l i n e  and 
c o n t r o l  s t a f f ,  manner o f  a p p ro a ch  i n  c o n v e r s a t i o n ,  
p e r s o n a l i t y ,  o r g a n i z i n g  a b i l i t y ,  i n i t i a t i v e ,  d e t a i l e d
4 5 . I b i d
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knowledge o f  t h e  work c o n c e rn e d ,  a b i l i t y  t o  d i r e c t  and
c o n t r o l  th e  a c t i v i t i e s  o f  the p a r t i c u l a r  s e c t i o n ,
knowledge o f  c o r r e s p o n d e n c e  p r o c e d u r e ,  and a b i l i t y  to
u n d e r s t a n d  p r e p a r a t i o n  o f  memoranda and l e t t e r s  to  the  
46
p u b l i c .  These  q u a l i t i e s  were r a t e d  as e x c e l l e n t ,  v e ry
good, f a i r  o r  i n d i f f e r e n t .  The form f o r  s e l e c t i o n  o f
47
C a d e t  E n g in e e r s  c o n t a i n e d  th e  f o l l o w i n g :  age,  th e
p r e s e n t  p o s i t i o n  and t h e  measure of s u c c e s s  in  i t ,  
academic  q u a l i f i c a t i o n s ,  p h y s i c a l  q u a l i t i e s ,  c h a r a c t e r  
ana p e r s o n a l i t y  a n a l y s e d  und e r  manner o f  a d d r e s s ,  
en e rg y  and i n d u s t r y ,  cou rage  and s e l f - r e l i a n c e ,  
l e a d e r s h i p ,  judgment  and commonsense ( a l l  to be r a t e d  as 
o u t s t a n d i n g ,  ve ry  good,  s a t i s f a c t o r y  o r  p o o r )  s p o r t i n g  
a c t i v i t i e s ,  e v id e n c e  o f  t e c h n i c a l  i n c l i n a t i o n  and any 
o t h e r  r e l e v a n t  i n f o r m a t i o n .  The fo rm  u s e d  f o r
r e p o r t i n g  on P o s t m a s t e r s  and o t h e r  p o s t a l  s t a f f  by th e
D i s t r i c t  I n s p e c t o r s  c o n t a i n e d  an even l o n g e r  l i s t  o f  
48
i t e m s :
(1 )  P e r s o n a l i t y
(2)  A ppearance  and A ddress
(3)  Conduct  and C h a r a c t e r
(4 )  D i l i g e n c e
(5)  Accuracy
(6)  E f f i c i e n c y
7) Q u a l i f i c a t i o n s
8) H ig h e r  p o s i t i o n  f o r  
which  o f f i c e r  i s  
s u i t a b l e
(9)  O p e r a t i n g  a b i l i t y  
( T e l e g r a p h i c )
(10)  C l e r i c a l  c a p a c i t y
(11) Judgem ent  and 
r e s o u r c e f u l n e s s
(12) T ac t  i n  d e a l i n g  w i th  
p u b l i c  and t h e  s t a f f
(13) S t a t u s  as  a c i t i z e n .
Does he u p l i f t  our  
p r e s t i g e ?
(14) I n t e r e s t  i n  l o c a l  a f f a i r s .
(15) Powers o f  C o n t r o l  and 
Leade r s h i p .
(16) I s  o f f i c e  c l e a n  ana t i d y  
( f o r  P o s t m a s t e r s  o n ly )
(17) G e n e r a l  remarks
(18) Whether above or  below 
h i s  g rad e  and i n  what
______r e s p e c t ._____________________
47.  I b i d .
48 .  I b i d .
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A n o t e  a t  ' th e  b o t to m  o f  th e  fo rm  warned t h a t  i t  was
h i g h l y  c o n f i d e n t i a l  and was t o  be f u r n i s h e d  t o  the
S u p e r i n t e n d e n t  a t  t h e  c l o s e  o f  an i n s p e c t i o n  and
49
added:
I f  t h e  r e p o r t  i s  h i g h ly  f a v o u r a b l e  o r  u n f a v o u r a b l e  
i n  any r e s p e c t ,  t h e  r e a so n s  s h o u ld  be g i v e n  f u l l y  
und e r  g e n e r a l  rem a rk s .
E x t r a c t s  a r e  t a k e n  from t h e s e  r e p o r t s  i n  c a s e s  o f  
p ro m o t io n s  and  a p p e a l s .  I t  i s  t h e r e f o r e  n e c e s s a r y  
t h a t  t h e  i n f o r m a t i o n  sh o u ld  b e  c l e a r l y  s e t  o u t  i n  as 
f u l l  a f o rm  as p o s s i b l e .
These  r e p o r t i n g  fo rm s  had p r o b a b l y  many 
i m p e r f e c t i o n s  f rom a p e r s o n n e l  e x p e r t  ' s  p o i n t  o f  v iew .  
But t h e y  were  a s i n c e r e  a t t e m p t  to  f a c e  th e  p r o b le m  
o f  k e e p i n g  t r a c k  o f  t h e  q u a l i t i e s  and p o t e n t i a l i t i e s  
o f  a l a r g e  and w id e ly  d i s t r i b u t e d  s t a f f .  They were 
d e f i n i t e l y  an adv an ce ,  as r e g u l a r  p e r i o d i c a l  r e p o r t s  
on a common s e t  o f  q u a l i t i e s ,  o v e r  h i g h l y  p e r s o n a l ,  
s p o r a d i c ,  n o n - u n i f o r m  r e p o r t s  and o r a l  o p i n i o n s .
The r e p o r t i n g  s y s te m  however evoked  a g r e a t
d e a l  o f  h o s t i l i t y  f rom a s s o c i a t i o n s  b e c a u s e  o f  i t s
s e c r e c y .  N e i t h e r  th e  d e p a r tm e n t  n o r  the  Board  d id
a n y t h i n g  to  a l l a y  i t .  They c la im e d  t h a t  t o  be
t r u t h f u l ,  t h e  r e p o r t s  had t o  be c o n f i d e n t i a l .  The
a s s o c i a t i o n s  c a l l e d  i t  an e v i l  "which damned the  l i v e s
50
and f u t u r e  o f  c o n s c i e n t i o u s  em ployees” , and a
d e s p i c a b l e  s y s te m  o f  e s p i o n a g e .  I n  f a c t  t h e  d e p a r tm e n t
T+£ Xbih “  T^T ~
50. O.A.A: C .P .4 0 8 .  G26/190.
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was d o in g  n o t h i n g  so r e m a r k a b le .
The Customs D e p a r tm en t
The D epar tm en t  o f  Customs had 
c o m p a r a t i v e l y  l e s s  s t a n d a r d i z e d  p ro m o t io n  methods.
The C h ie f  O f f i c e r s  had  d e l e g a t i o n s  up t o  p o s i t i o n s
51
c a r r y i n g  a b o u t  £450 o e r  annum. They seemed to  have
52
e n jo y e d  a l a r g e  measure  o f  autonomy i n  t h e i r  m ethods.
While the  New S o u th  »vales Branch a d v e r t i s e d  most o f  i t s
v a c a n c i e s  i n  th e  G a z e t t e , t h o s e  in  o t h e r  S t a t e s  d id  n o t
53
go f a r  in  t h a t  d i r e c t i o n .  There  was much c o n s u l t a t i o n ,  
m ost  of i t  b e in g  o r a l .  W r i t t e n  r e p o r t s  were so u g h t  j u s t  
b e f o r e  f i l l i n g  a vacancy  o n ly  from s u p e r v i s i n g  o f f i c e r s  
n o t  a v a i l a b l e  f o r  d i r e c t  c o n s u l t a t i o n .  These r e p o r t s  
a g a i n  d id  n o t  f o l l o w  any p a t t e r n  b u t  were d e s c r i p t i v e .  
Recommendations f o r  h i g h e r  v a c a n c i e s  were fo rw a rd e d  to  
the  C h i e f  O f f i c e r s  ( o r  B ranch  heads  i n  some c a s e s )  
and were h e a v i l y  r e l i e d  on.  The work c o n n e c te d  w i t h  
p ro m o t io n  and t r a n s f e r  was c h a n n e l l e d  t h r o u g h  a s t a f f  
c l e r k  i n  e a c h  S t a t e  h e a d q u a r t e r s .  C h i e f  O f f i c e r s  
d i f f e r e d  c o n s i d e r a b l y  from e ach  o t h e r  i n  t h e i r  methods - 
v a r y i n g  f rom  c r y p t i c  m a r g i n a l  i n f o r m a l i t i e s  su c h  as
" . . .  to  be p rom oted"  t o  lo n g  e x p l a n a t o r y  n o t e s  j u s t i f y i n g
5lT c7Ä7A: C. P. 114 (5 )  T.A.C. -3962 .
52. The Customs s t a f f  f i l e s  i n  the  C . P . 114 a c c e s s i o n  
r e v e a l  enough v a r i e t y  and t h i s  i s  c o n f i rm e d  by o l d t i m e r s  
o f  t h e  d e p a r t m e n t .
53. C.A.A: G. P .4 0 8 .  G26/143« ( C l e r i c a l  a s s o c i a t i o n  
d e p u t a t i o n ’ s c o m p la in t  to  th e  B o a rd ) .
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a selection. Among the shorter recommendations is the
34
following typical one:
Mr.M. who is 41 years of age is an officer of 
outstanding ability and besides having a thorough 
Knowledge of secretarial work has considerable 
experience as an invoice and investigating officer, 
qualifications very necessary for the position.
He has a good address and is a reliable and 
conscientious worker.
33
Here is another:
I recommend that M. wharf examining officer he 
promoted to the above^mentioned vacancy. Mr.M 
is a careful painstaking officer and has had 
Outport, Landing Branch and Invoice room experience.
It is considered that he will be suitable for the 
position.
In a large number of promotions examined
by the writer there is always an emphasis on specific
experience related to the job, though in the case of
the highest positions greater stress was laid on
administrative ability. A typical recommendation to
36
one of the highest posts illustrated this:
There is no one within my Knowledge who has had the 
training and has the capacity as that possessed by M.
I have found all the Ministers agree that Mr.M. is 
an outstanding officer. His knowledge of the Tariff 
revision and trade treaty work together with his 
capacity for expression and discussion of natters is 
such that there is no one his equal in this department.
The recommendation after discussing two other officers
of some ability dismissed them as lacuing in experience.
5ÜÜ C.A.A: C. P.114. (6) T.&.C. -S28/I (italics mine")
55* C.A.A: C.P. 114.(18) T.&.C. -S32/589 (Italics mine) 
56. C.A. A: C.P. 114.(4) T.&.C. -S35/138. (Italics mine)
The emphasis on specific qualifications and 
experience was carried to great lengths as regards all 
but the highest positions. One result of this was the 
severe restriction of promotion to departmental 
officers.
The stir created when a non-Customs officer was
even suggested is revealed by the following comment
57from a high authority:
In my opinion an officer who has not had a Customs 
training is not qualified to fill the position of 
Landing Inspector. To recognize such a principle 
would be admitting that an officer from any 
department without a Customs training could come 
into this department and carry out responsible duties 
in the Landing Branch. This is a proposition which 
we have never before entertained for a moment and I 
am strongly of opinion that the position should he 
filled by an officer with Customs training.
The Customs department tried to take stock
58
of its human material about 1928. A programme was 
chalked out of ’’providing for the future by 
developing as far as possible the latent capacity of 
officers” in view of the large number of impending 
retirements and the mediocrity of many long-service 
officers. ’’Officers of exceptional promise” were 
to be marxed out at all levels for training, 
development and advancement. It would appear that
57d C.A.A: C.P. 114.(10). T.&.C. - S 967. (Italics niinej 
58. C.A.A: C.P. 114. (5). T.&.C. - S 28/1558.
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this ambitious and far-sighted programme did not 
amount to much in execution owing to the onset of 
depression and frequent changes at the top.
The other departments depended much more on 
informal consultations. Less need was felt for formal 
methods since most of them contained less than five 
hundred officers each, organised in small sections - 
where everybody knew everybody else.
Other Criteria of Efficiency - Examinations
•*e have noted the importance of examinations
59in the days of Commissioner control. They largely 
retained this importance during the period under 
investigation.
There were more than twenty types of
positions (the majority of them in the Fourth Division)
advancement to which was governed by an examination.
These were prescribed in Regulation 112 and new
60
examinations were added from time to time.
University degrees or diplomas were prescribed or 
recognized in lieu of examinations for a few positions. 
Chief among these was the prescription of the
intermediate examination of a recognized Institute of
59. Supra, Chapter III, pp. Bo-92.
60. C. P. S. Regulations, 1935, contains additions made 
up to that year.
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A c c o u n ta n ts  o r  a U n i v e r s i t y  course  i n  Commerce or
Economics ( i n c l u d i n g  A u d i t i n g  and A c co u n tan cy )  f o r
the  p o s i t i o n  o f  a u d i t  c l e r k .  H ig h e r  q u a l i f i c a t i o n s
were p r e s c r i b e d  fo r  the p o s t  o f  A u d i t  I n s p e c t o r .  The
le g e n d a r y  c r a z e  f o r  a cc o u n ta n c y  q u a l i f i c a t i o n s  i n  th e
Commonwealth P u b l i c  S e r v i c e  s t a r t e d  w i th  t h i s  humble
R e g u l a t i o n .  B e s id e s  p r o m o t io n  e x a m i n a t i o n s ,  t h e r e
were c o m p u l s o r y  q u a l i f i c a t i o n s  ( m o s t ly  a c q u i r e d  i n
the  U n i v e r s i t y ,  T e c h n i c a l  C o l l e g e ,  a L aw y e r ’ s o f f i c e
e t c . )  p r e s c r i b e d  f o r  advancement  beyond a s a l a r y  l i m i t
61
( e f f i c i e n c y  b a r s . )  There  were abou t  t w e n t y - f i v e  t y p e s  
o f  p o s i t i o n s  i n  which t h e s e  p r o f e s s i o n a l  q u a l i f i c a t i o n s  
were needed  f o r  advancement  beyond a s a l a r y  l i m i t .
The l a r g e  body o f  c l e r i c a l  p o s i t i o n s  c o n s t i t u t i n g  t h r e e -  
f o u r t h s  o f  t h e  T h i rd  D i v i s i o n  was n o t  a f f e c t e d  by 
ex am in a t  i o n s .
These e x a m in a t io n s  and p r o f e s s i o n a l  
a t t a i n m e n t s  were m ere ly  q u a l i f y i n g .  The d e p a r t m e n t a l  
heads  had to  promote f rom  among th o s e  q u a l i f i e d  on the  
b a s i s  o f  r e l a t i v e  e f f i c i e n c y  a c c o r d i n g  to  S e c t i o n  50 
o f  the  A c t .  T h is  was a s a f e g u a r d  a g a i n s t  p ro m o t in g  
an o f f i c e r  o t h e r w i s e  u n s u i t a b l e .  P ro m o t io n  to Mechanic 
o r  S e n i o r  Mechanic was however a u to m a t i c  on p a s s i n g  an 
e x a m in a t io n ,  i n  the o r d e r  o f  s e n i o r i t y  ( t h o u g h  some o f
F l . C7P.  S. R e g u l a t i o n s ,  1935, T e g .  105A.
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t h e s e  a u t o m a t i c  p ro m o te es  p r o v e d  q u i t e  a headache  to
62
t h e  C h i e f  o f f i c e r s ) .  R e g u l a t i o n  165 empowered th e  
Board  to  p r e s c r i b e  c o m p e t i t i v e  e x a m in a t io n s  f o r  any 
( p r o f e s s i o n a l )  p o s i t i o n  i n  the  T h i r d  D i v i s i o n .  But  
th e  o n ly  f u l l y  c o m p e t i t i v e  e x a m in a t io n s  were th o se  
f o r  Cadet  E n g i n e e r  and C ade t  D ra f t s m a n  -  (where 
s u c c e s s f u l  c a n d i d a t e s  were c h o se n  i n  o r d e r  o f  m e r i t ) .  
There  seems t o  have b e en  a d e f i n i t e  r e l u c t a n c e  to use  
c o m p e t i t i v e  e x a m in a t io n s  as the  s o l e  measure o f  
e f f i c i e n c y .
Each  o f  t h e s e  e x a m in a t io n s  was p r e s c r i b e d  i n
d e t a i l  a f t e r  d i s c u s s i o n  be tw een  t h e  Board and t h e
d e p a r tm e n t  c o n c e rn e d .  I n  some c a s e s  th e  i n t e r e s t e d
a s s o c i a t i o n s  were a l s o  c o n s u l t e d .  To t a x e  a t y p i c a l
i n s t a n c e ,  t h e  Board was c o n t e m p l a t i n g  an e x a m in a t io n
f o r  S u p e r v i s o r s  (P.M. G’s .  d e p a r tm e n t  -  T h i r d  D i v i s i o n ;  
63
i n  1926. A Committee o f  t h r e e  c o n s i s t i n g  o f  a 
P u b l i c  S e r v i c e  I n s p e c t o r  and two s e n i o r  d e p a r t m e n t a l  
o f f i c e r s  was a p p o i n t e d  to  go i n t o  t h e  q u e s t i o n .  The 
C l e r i c a l  A s s o c i a t i o n  wanted to s u b j e c t  any F o u r t h  
D i v i s i o n  o f f i c e r  e n t e r i n g  the T h i r d  D i v i s i o n  to  an 
e d u c a t i o n a l  t e s t .  The s y l l a b u s  f o r  the  e x a m in a t io n  as 
drawn up c o n s i s t e d  o f  two p a r t s ,  t h e  f i r s t  d e a l i n g  
w i t h  d e p a r t m e n t a l  knowledge and th e  second  r e l a t i n g
62. C.T.Ä7 C .P .4 0 8 .  G23/331.
63. The a c c o u n t  which f o l l o w s  i s  b a s e d  on 
C.A.A; C .P .4 0 8 .  G26/205.
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to general education. The Board considered the
syllabus as drawn hy the department was too
departmental. The Inspector frankly said, "In fact
I think that so long as officers were selected for
the Junior positions of Supervisor on personality and
educational attainments alone, knowledge of mail
branch methods and practice could be dispensed with."
After a few week’s discussion the departmental part was
considerably modified. Selection was to be from
successful candidates but on the basis of efficiency
as defined in section 50 of the Act. The safeguard
v/as included in the following discreet pos'fccript to
the notification of the examination itself:
The passing of the examination alone will not give an 
officer the right to promotion within the period of his 
eligibility. If in the opinion of the permanent head 
a successful candidate does not possess the capacity 
to control staff and organize work requisite for the 
proper performance of the duties of Supervisor, he will 
not be nominated for promotion.
By 1935, a third oral part was added to the 
examination "designed to ascertain whether a candidate 
possessed initiative, organizing ability and ability to 
efficiently supervise the performance of work in a mail 
room, the questions to be relevant to the work of and 
the circumstances to be met in a large mail room." In 
the meanwhile the Australian Postal Workers’ Union 
unsuccessfully urged restricting the examination to
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those with mail experience. Later it pressed equally 
unsuccessfully for the waiving of the educational part 
of the examination for overseers of experience.
of the interplay of various forces on the examination 
system - the department’s emphasis on departmental 
knowledge, the Board’s comparatively broader outlook, 
the manipulative officer groups seeking advancement 
without general educational tests and the clerical 
group’s insistence on educational tests before 
admission to the Third Division fraternity.
arbitration awards during this period. The existence
of a stiff qualifying examination was an association
argument for increased salaries. Conversely, the
demand for an increase of salary was an argument for
the Board to prescribe an examination qualification.
Before long, the Arbitrator’s awards began to include
examination qualifications as a condition of 
64advancement.
64. Eg. 17 C.P.S.C. A. 150 and 181.The Arbitrator rarely took the initiative but he 
accepted or rejected claims for an examination on 
either side. The associations mainly, of the -s 
Fourth Division were happy to have some examinations 
prescribed along with automatic promotion based on 
seniority for successful candidates*.
The account given above is a good example
Examinations began to play a part in
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In spite of the increasing number of
examinations in the regulations, their numerical
effect on promotion was small. Some of them, like
the transfer examination from the Fourth to the
Third division, were suspended for a long period to
make room for returned soldier candidates or
65restricted to them while others were held infrequently 
owing to the onset of depression and the lack of 
vacancies. Moreover, there were no promotion 
examinations for most clerical positions, constituting 
about three-fourths of the Third Division.
Acting experience in a higher position could 
have been developed as a useful criterion of 
efficiency. Some efforts were slowly made in this 
direction by some departments. But they generally 
came to nought for various reasons, chief of which 
was the Board’s attitude. This sad tale is told 
later in connection with promotion appeals.
On the whole the contribution made by
departments to the assessment of efficiency was not
impressive. The P. M. G*s. policy of advertisement
and use of questionnaires was a definite advance and
the abortive attempt of the Customs Department to
65  ^ C.A.A: C.P.408. 027/57» The file contains the full story of promotion examinations vis a vis 
returned soldiers.
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take stock of its human material and potential was
well-intentioned. Departments were not in close
contact with one another on promotion criteria.
They relied (as the Board averred) on "official
judgement Based on the knowledge and impartiality of
heads of branches and of departments as to relative66
efficiency of officers.” One cause for the 
barrenness in the invention of techniques was the 
apathy caused by the infrequency of promotions 
during the depression. Another was a lingering 
reliance on the Board for guidance , which they 
received mainly through the Board’s post-mortem 
verdicts in promotion appeals. A third was the 
small size of most departments which had therefore 
no incentive to go beyond personal knowledge and 
rule of thumb methods.
PROMOTION APPEALS
The system of promotion appeals 
instituted by the Public Service Act of 1922-24 has 
a twofold interest to our enquiry, first because if 
its intrinsic importance as part of the promotion 
process and secondly because it was an avenue through 
which efficiency was interpreted in concrete terms.
66. G.P. S.B. 5th Report, p.21
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beet ion 50 of the 1922 Act vested the power
of (provisional) promotion, as well as the responsibility
of determining appeals against such promotions, in
67
the Public Service Board, This anomalous position which
lasted till the Act was amended in 1924, was rendered
more difficult when the Board discovered that they
could not delegate their appeal functions under the Act68
to their Inspectors. The Board themselves sat in 
conference with a representative of the department
69
concerned, to hear the appeals. The appellants and 
the promotee (or their representatives) were heard and 
questioned in turn. When they had expressed 
satisfaction with the opportunity given to state 
their cases, the Board asxed the departmental 
representative to state his opinion independently in 
writing. The Board then gave their final decision 
on the appeal.
This procedure occupied much of the Board’s 
time. Most appellants could not appear in person and 
were generally represented by friends or association 
officers, or submitted statements through Inspectors,
The number of appeals was small (73 for the period 
October 1922 to September 1924) mainly because of this.
67. C.P. S. B. I Report, p.83 & II Report, p.5.
68. G.A.A: G. P.408. G24/96.
69. Ibid.
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The Board asked for amending legislation enabling them
to delegate their apoeal investigation functions to 
70
Inspectors. The amending Act of 1924 simultaneously 
relieved them of the responsibility of original 
promotion and allowed them to delegate appeal enquiries 
to Inspectors. The chief advantage of the cumbersome 
procedure during the interregnum between the two Acts 
was a number of appeal decisions signed by the Board 
giving the present writer an insight into their 
interpretation of efficiency.
The Commonwealth Public Service Act of 1924
empowered permanent heads to provisionally promote
any officer in their department and gazette it -
subject to appeals. Section 50 (6) of the Act stated:
An appeal under this section shall be made in such manner 
and within such time as is prescribed and may be made 4y 
any officer who considers that he is more entitled to 
promotion to the vacant office than the officer 
provisionally promoted on the ground of - 
(a; superior efficiency; or 
(b) equal efficiency, and seniority.
The Regulations under the Act prescribed that 
the appeal should be made on either of these grounds 
within fourteen days to the Inspector of the State in 
which the promotion was made. According to Section 
50 (8) of the Act the Board should "make full enquiry 
into the claims of the appellant and those of the 
70. C.P. S. B. 1st Report', p.83 & 2nd Report , p.5.
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officer provisionally promoted." The Board did this
71through its Inspectors. In cases where the promotee 
and appellants were in the same State, the Inspector 
(of that State) made enquiries and sent a report as 
well as a recommendation to the Board. If they were 
in different States, the respective Inspectors 
reported to the Board on the promotee or the appellant 
(or appellants) in their States. In both cases the 
Board made the final decision, either allowing an appeal 
and promoting the appellant or confirming the original 
promotion.
According to the Board’s instructions issued 
72
in 1924 "the Inspector should take steps to exhaust 
every practicable avenue of investigation necessary to 
enable him to arrive at a sound judgment as to the 
relative merits of the officers concerned, keeping in 
view the particular position to be filled." Where 
possible he was to interview the appellants and the 
promotee, but the matter was left to his discretion 
since an interview in every case was impossible. But 
everyone was afforded an opportunity to submit a
71. C.P. S.Regulations, 1935, 'Y'eg.109. See also 
C.A.A: C.P.408. G24/96.
72. C.A.A: C.P.408. G24/96. (quoted also in Bailey
Report pr.143). G24/96 is a big file but since its
folios are not officially numbered, we cannot give 
more precise identification. The earlier memos 
start from the bottom.
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w r i t t e n  s t a t e m e n t .  The I n s p e c t o r  was to i n t e r v i e w  
th o s e  who made th e  o r i g i n a l  recom m ends t ion  i . e .  the  
b r a n c h  head  o r  C h i e f  O f f i c e r  ( o r  i n  some r a r e  c a se s  
the  p e rm a n e n t  head  h i m s e l f )  and a l s o  th e  h i g h e r  
a u t h o r i t i e s  who a c c e p t e d  i t .  He was a l s o  t o  g e t  a 
w r i t t e n  s t a t e m e n t  f rom the  C h i e f  O f f i c e r  c o v e r i n g  the  
p o i n t s  a t  i s s u e .  He s h o u ld  f o r w a r d  the  a p p e a l s  and 
a l l  r e l a t e d  documents  and a summary of  h i s  e n q u i r i e s  
a lo n g  w i th  h i s  own recom mendat ion  i n  the  m a t t e r .  I n  
case  o f  a p p e a l s  f rom  a n o t h e r  S t a t e ,  t h e  I n s p e c t o r  who 
r e c e i v e d  t h e  a p p e a l  in fo rm ed  t h e  I n s p e c t o r  o f  th e  
S t a t e  where th e  a p p e l l a n t  was employed,  a bou t  the  
d e t a i l s  o f  the a p p e a l .  The l a t t e r  made e n q u i r i e s  and 
d i r e c t l y  r e p o r t e d  to  t h e  Board.
G a z e t t e  s l i p s  a n n o u n c in g  p r o v i s i o n a l
p r o m o t io n s  were f o r w a r d e d  to  a l l  o f f i c e r s  and remote
73
l o c a l i t i e s  were a d v i s e d  by t e l e g r a p h .  The time l i m i t  
o f  f o u r t e e n  days f o r  r e c e i p t  o f  a p p e a l s  was s t r i c t l y
74
a d h e r e d  t o  and l a t e  appea ls  were r u t h l e s s l y  d i s r e g a r d e d .  
The same f a t e  a w a i t e d  a p p e a l s  which were s e n t  to th e  
p e rm a n en t  head  o r  C h i e f  O f f i c e r  ( i n s t e a d  o f  the
I n s p e c t o r )  and were c o n s e q u e n t l y  d e l a y e d .
TT. cTÄ. A: C. P. 408.  G26 /1 3 7 .  I n s p e c t o r ,  W. A. to C. P . STbT 
J a n u a r y  1928.
74. C.A. A: C. P .4 0 8 .  G26/114.  f o r  c a s e s  o f  r e j e c t i o n .
75* C.A. A: C.P . 408.  G24/96. See B o a r d ' s  r e p l y  to  
C l e r i c a l  A s s o c i a t i o n  on 11 J u l y ,  1935« The A s s o c i a t i o n  
was r i g h t  i n  p o i n t i n g  o u t  the  d i s c r e p a n c y  be tween  
S . 5 0 ( 7 )  o f  t h e  Act which r e q u i r e d  a p p e a l s  to  be s e n t  to  
th e  p e rm a n e n t  h eads  and R e g u l a t i o n  109 which r e q u i r e d  
a p p e a l s  t o  be  f o r w a r d e d  to  th e  I n s p e c t o r .
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The precedure for enquiry laid down by the
Board was substantially followed by Inspectors with one
or two minor variations. They generally approached the
officer who made the original recommendation instead
of wasting time with higher officers who merely
accepted it. This resulted in a misunderstanding in
one case where the departmental head took umbrage at
the Inspector for upsetting a promotion without
76
consulting him directly. But in general, the straight
approach saved time and needless formality. Secondly,
Inspectors found it difficult in many cases to interview
the appellants. There was an increasing volume of
complaints about this as a result of which, the Board
circularized Inspectors to give all appellants not
interviewed an opportunity of suoplementing their
77
appeals by written statements. Inspectors in general
were allowed to make their enquiries and enter the
results in any manner they liked. They generally used
the descriptive form except the Inspector of Western
Australia who rated the appellants against a list of
78
qualities and qualifications.
76. C. A. A: C.P.408. G24/96. Board’s memo to Inspectors 
April 1928.
77. Op. cit. Board’s memo to Inspectors May 1929*
78. Op. cit. Inspector, W. A. to C.P. S. B. August 1932.
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There were furious complaints against the 
inadequacies and unfairness of appeal enquiries from 
the service associations which were met mostly with 
blunt denials by the Board. The story of this bitter 
tussle is reserved for the next chapter.
The appeal process and decisions built up 
the meaning of efficiency in concrete terms. This 
took place in three steps.
First, when the Board themselves heard appeals 
from 1922 to 1924, they interpreted efficiency in many 
cases. Secondly, the Board sent round a circular to 
the Inspectors elaborating the meaning of the various 
components of efficiency. Thirdly, the Inspectors 
applied these criteria to conrete cases and thus made 
many of these ideas common currency in the service.
When the Board heard the appeals themselves 
between 1922 and 1924 some definite tendencies were 
discernible in their decisions. They were prepared
to lean on the side of seniority, when the senior 
appellant or promotee did not make a bad impression, 
was fairly efficient and the post was not near the top 
of the hierarchy. On the other hand they disallowed 
quite a few appeals by senior officers, particularly 
for higher posts, when they obviously cooked their
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goose by p o i n t l e s s  a rg u m en t ,  p o o r  p e r s o n a l i t y  and
o u t b u r s t s  a g a i n s t  t h e i r  s u p e r v i s i n g  o f f i c e r s .  T h is
J a n u s - l i k e  a t t i t u d e  i s  b e s t  i l l u s t r a t e d  by some
e x t r a c t s  from t h e i r  d e c i s i o n s .  I n  one case  o f
p ro m o t io n  t o  a p o s i t i o n  o f  f o u r t h  c l a s s  a c c o u n t s  c l e r k
79
th e y  u p h e ld  t h e  a p p e a l  o f  a s e n i o r  s a y i n g  ”M. as th e
s e n i o r  o f f i c e r  i s  n o t  l e s s  e f f i c i e n t  a l t h o u g h  p e rh a p s
n o t  so e x p e r i e n c e d  as e i t h e r  o f  the  two a p p e l l a n t s  f o r
the  ap p o in tm en t  i n  q u e s t i o n . ” I n  a n o t h e r  c a se  o f
p ro m o t io n  to  a t y p i s t ’s job  th e y  u p h e ld  t h e  a p p e a l  o f
a s e n i o r  a p p e l l a n t .  I n  a t h i r d  c a s e  c o n c e r n i n g  a Mail
80
S u p e r i n t e n d e n t ' s  p o s t  th e  Board  s a i d :  "F. had beyond
q u e s t i o n  more knowledge and e x p e r i e n c e  o f  t h e  m a i l  
b r a n c h  t h a n  any o f  t h e  a p p e l l a n t s .  On the  o t h e r  hand 
E. i s  s e n i o r ,  he has  good e x p e r i e n c e  and i s  a com peten t  
and e f f i c i e n t  o f f i c e r .  The Board is  o f  o p i n i o n  t h a t  
P . ’s e x p e r i e n c e  o f  m a i l  i s  n o t  i n  i t s e l f  s u f f i c i e n t  
j u s t i f i c a t i o n  f o r  s u p e r s e d i n g  a s e n i o r  and com peten t  
o f f i c e r . ” I n  s t i l l  a n o t h e r  c a se  o f  p r o m o t io n  to  a 
f o u r t h  c l a s s  c l e r i c a l  p o s i t i o n ,  t h e  Board  r e f u s e d  to  
u p s e t  a s e n i o r  o f f i c e r ' s  p r o m o t io n  when th e  j u n i o r
c la im e d  s u p e r i o r  e f f i c i e n c y  b a s e d  on e x a m in a t io n
81
q u a l i f i c a t i o n s .  They s a i d :
79. C7a .A : C .P . 1 2 1 .(1 2 1 7 ^ 3 /3 1 4 1 7 .
80. O.A.A: C .P . 121. (1 3 0 ) . 2 3 /5 9 4 3 .
81. C .A .A: C .P . 1 2 1 .( l5 5 ) .A 2 4 /6 6 4 7 .
( i t a l i c s  mine)
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'We commend th e  p r a i s e w o r t h y  e f f o r t s  o f  G, to  improve 
and f i t  h i m s e l f  f o r  p ro m o t io n .  Mr.V. i s  hov/ever h i s  
s e n i o r  o f f i c e r  and a c c o r d i n g  to th e  e v id e n c e  s u b m i t t e d  
has  th e  q u a l i f i c a t i o n s  n e c e s s a r y  to  f i l l  s a t i s f a c t o r i l y  
th e  p o s i t i o n  i n  q u e s t i o n .  I n  a l l  c i r c u m s t a n c e s ,  th e  
B o a r d ’ i s  o f  o p i n i o n  t h a t  good r e a s o n s  do n o t  e x i s t  f o r  
t h e  s u p e r s e s s i o n  by Mr.C. o f  a s e n i o r  o f f i c e r . - '
p o s i t i o n s ,  t h e  Board was t a k i n g  t h e  f u l l  m easu re  o f  a
man’s p e r s o n a l i t y  and an u n i m p r e s s iv e  s e n i o r  g o t  s h o r t
s h r i f t  i n  q u i t e  p u n g e n t  words .  A s e n i o r  a p p e l l a n t  t o
t h e  p o s t  o f  a Deputy Commissioner  ( T a x a t i o n )  was
c h a r a c t e r i z e d  as l a c k i n g  p e r s o n a l i t y  and h i s  c o m p l a i n t s
a g a i n s t  the  p e rm an en t  head f o r  p r o m o t in g  o t h e r s  o v e r
82
him, rebounded  on h i s  h e ad .  I n  a n o t h e r  c a s e
c o n c e r n i n g  a D eputy  C o m m iss io n e r sh ip  o f  B a t e n t s ,  a
s e n i o r  a p p e l l a n t  was c h a r a c t e r i z e d  as o l d  and p r o s y .
83
The Board d i s m i s s e d  h i s  a p p e a l  s a y i n g .
Kis  method and manner of  p r o s e c u t i n g  h i s  c a s e  were  n o t  
im p r e s s iv e  e i t h e r  o f  g r a s p ,  judgment  o r  m e n ta l  
a l e r t n e s s .  The t e c h n i c a l  s i d e  o f  h i s  work has  
a b so rb e d  h i s  a t t e n t i o n  to  t h e  d e t r i m e n t  o f  h i s  g e n e r a l  
c a p a c i t y .
A nothe r  t e c h n i c a l l y  w e l l - q u a l i f i e d  a p p e l l a n t  f o r  a 
C o m m iss io n e r sh ip  o f  P a t e n t s  was a g a i n  d i s m i s s e d  w i t h  
such  p h r a s e s  as ” l a c k s  s e n se  o f  p r o p o r t i o n ” , ’’s e r i o u s  
minded b u t  d i f f u s e  i n  p r e s e n t i n g  h i s  c a s e ” and
84
" d i f f i c u l t  i n  team w o r k .” The im p o r tan c e  a t t a c h e d
On t h e  o t h e r  hand i n  t h e  c a se  o f  h i g h e r
( 133) . 23/ 6449. 
( 135) . 23/ 7423.
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by the  Board  to t h e  i n t a n g i b l e s  c o n s t i t u t i n g  p e r s o n a l i t y ,  
i s  e v i d e n t  in  t h e  above rem arks  and i t  i s  e q u a l l y  e v i d e n t  
t h a t  the  Board  u sed  th e  i n t e r v i e w  to  v e ry  good p u rp o se  
i n  t a k i n g  t h e i r  measure  of  an o f f i c e r .
S e c o n d ly ,  t h e  Board d id  not  seem to s e t  much
s t o r e  by e x a m in a t io n  q u a l i f i c a t i o n s  u n l e s s  th ey  were
s t r i c t l y  r e l e v a n t  to  t h e  p o s t  to be  f i l l e d  and were
su p p le m e n te d  by o t h e r  q u a l i t i e s .  I n  one c a s e  th e
Board f e l t  t h a t  too much w e ig h t  was a t t a c h e d  to
85
a c c o u n ta n c y  q u a l i f i c a t i o n s .  I n  a n o t h e r  a p p e a l  they  
damned a l e g a l l y  w e l l - q u a l i f i e d  a p p e l l a n t  from a n o t h e r  
d e p a r tm e n t  f o r  a vacancy  i n  A t t o r n e y - G e n e r a l ’ s as 
" t h e  t y p e  o f  b r a i n  which  c o u ld  r e a d i l y  l e a r n  a n y t h i n g ” 
o u t  ’’gave no p r o o f  t h a t  he cou ld  a p p ly  su c h  knowledge 
w i t h  s k i l l  and d i s c r e t i o n ” .
The p ron o u n cem en ts  o f  t h e  Board  ( i n  a p p e a l s )  
r e g a r d i n g  a c t i n g  e x p e r i e n c e  were more i m p o r t a n t  and 
l a s t i n g  t h a n  as r e g a r d s  any o t h e r  a s p e c t  o f  e f f i c i e n c y .  
R e g u l a t i o n  116 p r e s c r i b e d  t h a t  an o f f i c e r  sh o u ld  be 
c hosen  f o r  a c t i n g  i n  a vacancy  on th e  b a s i s  o f  
e f f i c i e n c y  and s e n i o r i t y .  T h is  was c o n f u s i n g  b u t  
c o u ld  have formed th e  b a s i s  o f  t r y i n g  o u t  o f f i c e r s  i n  
g e n e r a l  and d e v e l o p i n g  h i d d e n  p o t e n t i a l .  I t  d i d  n o t
W *  07a . A: G.P. 121. ( 1 3 4 ) .  23/b554 
86. I b i d .
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come about. The Board in January 1931 circularized 
departments that the "senior efficient available 
officer" should he chosen for acting vacancies - which 
in fact meant the senior officer who was not incapable
87of performing the duties of the position. Long before 
adopting this policy the Board had grown very cynical 
about "acting experience" as shown by their 
pronouncements to deputations and in appeal cases.
As early as 1922+ the Board explained to a
88
deputation from the Telegraphist's Union:
A good deal of experience of appeals had been gained 
during the last twelve months and this question had 
come up in almost every case, but the Board definitely 
required proof of efficiency as determined by the 
Public Service Act, i.e. special qualifications and 
aptitude and it did not give undue weight unless it 
was necessary, to the fact that a man had occupied a 
higher position temporarily.
In an aopeal decision the same year, the
89
position was made even clearer thus:
Because a man had carried out higher duties and had 
considerable experience therein was not, speaking 
generally, acceptable to the Board as proof of 
superior efficiency. As Deputy Commissioner Clemens 
had said such a fact weighed in the scale of special 
qualifications. It did not however, always weigh
Bailey Report, prs.172 and "l73- The Board "stuck 
to their practice, though the Solicitor-General 
challenged their interpretation of Reg.lib.
88. C.A.A: G.P.22.
89. G.A.A: O.P.121.(140)F.24/635.
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equally because only in a certain number of 
appointments was such previous knowledge a real 
necessity. .... Except in cases where previous and 
special knowledge of the work of an officer is 
indispensable, the Board is not as a rule ready to 
allow great weight on the side of special qualifications 
by reason of previous experience in an office.
The Board’s attitude was well settled after
issuing their circular in 1931 about giving a chance to
’’the senior efficient officer” in acting vacancies.
As they explained it frankly to a postal workers’
deputation in May 1930, all that was required for
acting was mere efficiency (i.e. capacity to perform
the duties) while permanent vacancies were filled on
relative efficiency. They then made it clear to the
90
meanest intelligence by adding: "A man might be
called to act in a position being the best man 
available but not the best man if it were a question of 
permanently filling the position.”
The Board had thus entered a vicious circle.
Their cynicism about acting experience led to the
circular in favour of the senior efficient officer
and the resultant practice was held to justify their
doubts about its efficacy as a yardstick. The whole
story was unfortunate since they missed a golden
90. G. A. A : C. P.4007 024/96 * (Italics mine). See also 
029/14. Board to Instructor, Postal classes, February 
1930 and C. A. A: G.P.22. Board to Australian 
Telegraphists' Union deputation, 3 November 1924«
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opportunity to build up executive potential (in the 
inter-war years) and a foolproof yardstick of 
efficiency by a policy of careful choice of acting 
officers and careful watching of their progress and 
development. Their actual policy frustrated some 
senior mediocrities who were invited to sip the drinks 
but were kept away from the feast of permanent 
promotions, and created .jealousy against some junior
officers chosen to act, who made the grade and
91
entrenched themselves#
Indeed the practice of acting in higher 
positions gave rise to a rich crop of complications; . 
obsession with higher duty allowances produced 
overlapping salary scales besides much wasteful 
horse-trading on the subject with the associations 
before the Arbitrator; and cynicism about the claims 
of senior mediocrities with a background of fortuitous 
acting experience led to the vicious circle just 
described.
The Board delegated appeal enquiries to their
Inspectors after 1924 and explained the various aspects
of efficiency on the basis of their experience and policy
91. 0.A.A: C.P.22. See the account of the Australian
Telegraphists Union deputation 5 November 1924.
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i n  a c i r c u l a r  t o  them i n  1926. The s u b j e c t  was 
c o n s i d e r e d  under  f o u r  h ead s  namely  s p e c i a l  q u a l i f i c a t i o n s ,  
a p t i t u d e ,  m e r i t ,  d i l i g e n c e  and good c o n d u c t .  S p e c i a l  
q u a l i f i c a t i o n s  were d e f i n e d  as " t h o s e  q u a l i f i c a t i o n s  
g a in e d  by t r a i n i n g  o r  e x p e r i e n c e  which have  a d i r e c t  
b e a r i n g  on the  f i t n e s s  o f  an o f f i c e r  f o r  t h e  p o s i t i o n  
i n  q u e s t i o n "  or  th o s e  q u a l i f i c a t i o n s . which ,  g i v e n  th e  
n a t u r a l  a p t i t u d e ,  would e n a b le  the  o f f i c e r  to p e r f o r m  
h i s  t a s k  most  e f f i c i e n t l y .  S p e c i f i c a l l y  i t  was h e l d  
to  i n c lu d e  p r o f e s s i o n a l  and t e c h n i c a l  q u a l i f i c a t i o n s ,  
p ro v e d  e x p e r i e n c e  i n  th e  same o r  s i m i l a r  p o s i t i o n s  and 
p ro v e d  e x e c u t i v e  and o r g a n i z i n g  c a p a c i t y .  The Board 
however warned a g a i n s t  g i v i n g  too  g r e a t  a w e ig h t  to  
p r e v i o u s  e x p e r i e n c e  and f e l t  t h a t  c a s e s  where i t  would 
be  e s s e n t i a l  would  be i n  a m i n o r i t y .  A p t i t u d e  was 
d e f i n e d  as the p o s s e s s i o n  o f  n a t u r a l  q u a l i t i e s  which  
would e n ab le  an o f f i c e r  t o  a p p ly  h i s  n a t u r a l  and 
a c q u i r e d  q u a l i f i c a t i o n s  to b e s t  a d v a n t a g e .  I t  i n c l u d e d  
a l e r t n e s s ,  judgm ent ,  d i s c r e t i o n ,  t a c t ,  r e s o u r c e f u l n e s s ,  
a n a l y t i c a l  a b i l i t y  and such  o t h e r  q u a l i t i e s .  M e r i t  
s t o o d  f o r  the  s t a n d a r d  of p u b l i c  du ty  d i s p l a y e d  by an 
o f f i c e r  d u r i n g  h i s  p a s t  s e r v i c e .  As e l a b o r a t e d  by th e  
Board ,  i t  gave w e ig h t  to p a s t  r e c o r d  and lo n g  s e r v i c e  
and was d e f i n i t e l y  i n t e n d e d  to be  o f f s e t  a g a i n s t  t h e  
92. Reproduced i n  B a i l e y  R e p o r t ,  p r . 3 2 .
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outstanding brilliance of a junior. G-ood conduct and 
diligence were absolutely necessary in all cases of 
promotion.
This extremely commendable exegesis however, 
was not circulated to the permanent heads and Chief
93Officers who made the provisional promotions. The
contents filtered to them through contact with the
Inspector and his appeal decisions. It was unfirtunate
that it had to reach departments second-hand and
through post-mortem appeal decisions and doubly
unfortunate since there was no other co-ordinator for
94all the departments at that time, except the Board.
In spite of complaints against it, the 
appeals system was widely used as shown by the following' 
table of appeal figures during inter-war years.
93. Bailey Report pr.53- It was communicated to the 
permanent heads in 1945 at the instance of the Bailey 
Committee.94. There are few indications of any continuous contact 
between various departments in this period or of 
regular meetings like the present-day permanent heads’ 
conference. This might have been partly due to 
reliance on the Board as Co-ordinator and also due to
a single department, the Postmaster-General's, still 
dominating the scene, comprising over 80 percent of the 
Commonwealth service.
Table VIII
Tables of promotions and appeals 
during the inter-war years
Number
of
Prov11 
Promo­
tions
Number 
of Pro­
motions 
Appealed 
Against
Number of Appellants Number of Successful Appeals
On Grounds 
of Equal 
Efficiency 
and
Seniority
On Grounds 
of
Superior
Efficiency
Total On Grounds 
of Equal 
Efficiency 
and
Seniority
On Grounds 
of
Superior
Efficiency
Total
1264 72 — — 114 — — 9
2077 260 - - 463 - - 47
1812 557 954 4 6 5 1419 65 12 77
694 294 546 249 795 42 6 48
751 38 0 2178 577 2755 67 7 74
1316 569 2649 572 3221 81 5 86
1813 713 1834 52 3 2357 127 10 137
2393 832 2375 6 5 0 3 0 2 5 163 14 177
2 7 6 5 1154 3331 7 1 0 4041 159 8 167
3 6 2 6 1710 6464 1159 7623 201 29 230
3212 1220 3450 761 4211 207 12 219
2 9 0 2 1126 3434 6 1 0 4044 179 15 194
2 1 0 0 89 7 1940 591 2531 133 33 166
Percentages Table IX
Percentage
of
Promotions
Appealed
Against
Percentage 
of Appeals 
on Grounds 
of Equal 
Efficiency 
and
Seniority
Percentage 
of Appeals 
on Grounds 
of
Superior
Efficiency
Successful 
Appeals as 
Percentage 
of Promo­
tions 
Appealed 
Against
Percentage 
of Appeals upheld on 
Grounds of 
Equal Effi­
ciency and 
Seniority
Percentage 
of Appeals upheld on 
Grounds of 
Superior 
Efficiency
5.7 _ _ 12.5
12.5 - - 1 8 . 5 — —
3 0 . 7 67.2 3 2 . 8 1 3 . 8 8 4 . 4 1 5 . 6
42.4 6 8 . 7 31.3 16.3 8 7 . 5 12.5
5 0 . 6 79.1 20.9 19.5 90.5 9*543.2 82.2 1 7 . 8 15.1 94.2 5.8
39.3 77-8 22.2 19.2 92.7 7.3
34.7 78.5 21.5 21.2 92.1 7.9
41.7 82.4 1 7 . 6 14.4 95.2 4.8
47.2 84.8 1 5 . 2 13.5 8 7 . 4 12.6
38.0 81.9 1 8 .1 18.0 94.5 5.538.8 84.9 15.1 1 7 . 2 9 2 . 3 7.7
42.7 76.7 23.3 18.5 80.1 19.9
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Over 30 per cent, o f  the  p r o m o t io n s  were 
a p p e a l e d  a g a i n s t  and th e  peak was r e a c h e d  i n  1931-32 
when t h e  d e p r e s s i o n  was a t  i t s  w o r s t  and when t h e  
number o f  p ro m o t io n s  was about  t h e  l o w e s t .  The p e r i o d  
f rom 1930 t o  1933 was a p e r i o d  o f  a h i g h  p e r c e n t a g e  of  
a p p e a l s ,  a p e r i o d  o f  d o g f i g h t  f o r  the  few crumbs.
There  was a g a i n  a s p u r t  o f  a p p e a l s  i n  1936-37 when th e  
norm al  c o u rs e  o f  p ro m o t io n s  was resum ed  a f t e r  some y e a r s  
o f  r e s t r i c t i o n s .
I t  i s  c l e a r  f rom the  f i g u r e s  t h a t  a l a r g e
number of  s e n i o r s  were c o n s i d e r e d  u n s u i t a b l e  f o r
( P r o v i s i o n a l )  p ro m o t io n  f o r  many of  them a p p e a l e d ,
th o u g h  on ly  a few s u c c e e d e d .  F o r  example i n  1936-37 ,
6 ,4 6 4  su c h  s e n i o r  o f f i c e r s  a p p e a l e d  i n  c o n n e c t i o n  w i t h
1 ,7 1 0  p r o v i s i o n a l  p ro m o t io n s  though o n ly  201 o f  them 
95
s u c c e e d e d .  On the  o t h e r  h an d ,  among t h e  few s u c c e s s f u l  
a p p e a l s  th o s e  b a s e d  on s e n i o r i t y  (and e q u a l  e f f i c i e n c y )  
co m p r ised  more th an  80 p e r c e n t  and t h i s  must have 
p ro d u ced  th e  i m p r e s s i o n  t h a t  s u c h  a p p e a l s  s t o o d  a b e t t e r  
ch ance  of s u c c e s s .  The h i g h  p e r c e n t a g e  o f  a p p e a l s  b a s e d  
on s e n i o r i t y  ( f ro m  65 to  86 p e r c e n t )  was p r o b a b l y  as much
due t o  t h i s  i m p r e s s io n  as  to  t h e  n a t u r a l  tendency  to
95* No f u r t h e r  b reakdown o f  t h i s  f i g u r e  o f  a p p e l l a n t s  
i n t o  D i v i s i o n s  and s a l a r y  s c a l e s  i s  a v a i l a b l e .  The 
P ermanent  S t a f f  L i s t  shows only  s u c c e s s f u l  a p p e a l s  f rom 
which we f i n d  t h a t  o u t  o f  618 s u c c e s s f u l  a p p e a l s  i n  
1928-29 (a  l a r g e  number due to the  c l a s s i f i c a t i o n  t h e n  
p r o c e e d i n g )  398 were i n  th e  T h i r d  D i v i s i o n  and 220 i n  
t h e  F o u r t h .  I n  1938-39 i t  was 89 i n  the  T h i r d  a g a i n s t  
53 i n  t h e  F o u r t h .  A r e a s o n a b l e  guess  would be t h a t  
t h e r e  were more a p p e a l s  i n  the  lower  rungs  o f  t h e  T h i r d  
D i v i s i o n  t h e n  anywhere e l s e .
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b ase  an a p p e a l  on p ro v e a b le  s e n i o r i t y  i n s t e a d  o f  e l u s i v e  
e f f i c i e n c y  and the  e q u a l l y  n a t u r a l  p r o p e n s i t y  of an 
o v e r lo o k e d  s e n i o r  t o  a p p ea l  i n  any c a s e .
I t  i s  d i f f i c u l t  to say  on b a l a n c e  how much
w e ig h t  s e n i o r i t y  had i n  p r o v i s i o n a l  p r o m o t io n s  and
a p p e a l s .  The Act s t r e s s e d  e f f i c i e n c y  b u t  the  n a t u r a l
f e a r  o f  a s u c c e s s f u l  a p p e a l  c o u ld  have  made a p ro m o t in g
o f f i c e r  t h i n k  tw ic e  b e f o r e  o v e r l o o k i n g  a r e a s o n a b l y
com pe ten t  s e n i o r  i n  f a v o u r  o f  a b r i g h t  and p o t e n t i a l l y
96
f i r s t - r a t e  b u t  s t i l l  u n p ro v e n  j u n i o r .  Many s e n i o r s ,
on th e  o t h e r  hand, were c o n s i d e r e d  u n s u i t a b l e ;  most
o f  them m igh t  have l a c x e d  t h e  b a s i c  q u a l i f i c a t i o n s
c o n s i d e r e d  n e c e s s a r y  o r  d e s i r a b l e ;  t h e  u n s u i t a b i l i t y  o f
some o t h e r s  was p r o b a b ly  to o  p a t e n t  to  r e q u i r e  p r o o f s ;
and i n  th e  c ase  o f  s t i l l  o t h e r s  i t  m igh t  have b e e n  e a s i e r
to  c o n v in c e  an u n d e r s t a n d i n g  I n s p e c t o r  o f  a s e n i o r ' s
u n s u i t a b i l i t y  w i th o u t  r i g o r o u s  " p r o o f " .  But  a s e n i o r
o f f i c e r  had a b e t t e r  cchance t o  a c t  i n  a h i g h e r  p o s i t i o n
a c c o r d i n g  to  t h e  B o a r d ' s  i n t e r p r e t a t i o n  o f  R e g u l a t i o n  
97
116 and a r e a s o n a b l y  co m p e ten t  s e n i o r  who had a c t e d
w i t h o u t  much blame was n o t  e a sy  to i g n o r e .  F u r t h e r m o r e ,
9"6• I u n d e r s t a n d  t h a t  the  T a x a t i o n  Com miss ioner  
Jacmson and th e  P u b l i c  S e r v i c e  Commissioner  F. G. Thorpe 
d i f f e r e d  on many o c c a s i o n s  on t h i s  p o i n t ;  t h e  fo rm e r  
was e a g e r  to  d i s c o v e r  p o t e n t i a l  f o r  h i s  ex p an d in g  
d e p a r tm e n t  and t h e  l a t t e r  was keen  t o  a p p ly  s t a n d a r d s  
o f  o b v io u s  e q u i t y  and f a i r p l a y . .
97. S u p ra ,  p . 2 3 i .
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the  name o f  a p p l i c a n t s  o r  p r o s p e c t i v e  c a n d i d a t e s  f o r
98
a p o s i t i o n  were a r r a n g e d  i n  o r d e r  o f  s e n i o r i t y  and i t  
r e q u i r e d  an  u n u s u a l  e f f o r t - t o  go d e l i b e r a t e l y  down th e  
l i s t  t o  s e a r c h  f o r  th e  b r i g h t  P i t t  i g n o r i n g  th e  f i r s t  
s a f e  and com peten t  s e n i o r  h i g h e r  up the  l i s t .  Even 
a p a r t  from a l l  t h e s e  c o n s i d e r a t i o n s  i t  was n a t u r a l  to  
f e e l  sympathy f o r  the  h a r d - w o r k in g  s e n i o r  who had w a i t e d  
lo n g  in  a p e r i o d  of  economic d e p r e s s i o n  and few 
p r o m o t i o n s .
We s h a l l  now p r o c e e d  to  s t u d y  the  e f f e c t s  o f  
th e  d e p r e s s i o n  and o t h e r  e x t r a - s t a t u t o r y  f a c t o r s  on 
th e  p ro m o t io n  p r o c e s s  i n  t h e  Commonwealth s e r v i c e .
-----o 0 o -------
98. B a i l e y  R e p o r t ,  p r s .  8 6 -9 0 .  See a l s o  S u p ra ,  p .2 0 4
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CHAPTER VIII.
STAGNATION, DEPRESSION AND DISCONTENT.
In the last chapter we presented a picture of the 
promotion process in the inter—war years (from 1924 to 1939) 
relating mainly to its legal framework - the Act and 
Regulations, their interpretation and implementation, and 
the lapses and loopholes. But to explain the widespread 
discontent in sections of the service, the persistent 
demand for a new appeals system, and the effect of the 
promotion process in face of the challenge of the second 
world war, it is necessary to study some non-statutory 
external and internal factors which affected the promotion 
process. In particular a survey is needed of (a) the 
effect of the spirit of economy, of returned soldier 
preference in recruitment and the complete cessation of 
youth recruitment in this period; (h) the effect of the 
world depression from 1929 onwards; and (c) the resultant 
stagnation, depression, discontent, and departmentalism.
The spirit of economy and the depression
We have already
referred to the renascence of the spirit of economy in 
the closing years of the first world war, the recommendation 
of the Economies Commission, the mandate to the new Board
on economy and efficiency and the economic significance of
1
the new classification. The Board had curbed the growth
1. Supra, pp. 193-6.
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of' the service even before the onset of the depression.
The permanent service which had grown from about 11,000 
in 1901 to 13,967 in 1910 to 24,759 in 1922, increased by 
only 4000, to 28,764 in 1929.
In 1928-29 the Board was making efforts on its
own account to curtail departmental expenditure, and it
intensified these in 1930 "by reason of the difficult
2
economic situation which had arisen". Temporary staff
were substantially reduced, and the number of permanent
staff was kept down by not filling vacancies and abolishing
many vacant positions. The savings amounted to more than
3£ 100,000 in 19j>0. The campaign was stepped up in the 
following years, with token recruitment or no recruitment.
The average annual number of promotions up to 
1930 was about two thousand. This was an inflated figure 
since they were from one narrow salary scale to another 
under the new classification. The depression put an end 
even to this numerical cloak by reducing them to well under 
a thousand in 1931 and 1932. It was not till 1935 that 
it shot over two thousand and barely reached 3000 in 1939. 
The service was indeed stagnant during the inter-war years, 
sinking to absolute stagnation between 1930 and 1934. To
2. G.P.S.B. 7th Report, p.5*
3. Ibid.
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t h e  p u b l i c  s e r v a n t s  who w e a th e re d  i t  o u t  d u r i n g  t h e s e  
y e a r s ,  p ro m o t io n  was a most u n u s u a l  o c c u r r e n c e *  The 
m a j o r i t y  were r e s i g n e d  to t h i s  w h i l e  t h e  m i n o r i t y  a p p e a le d  
and  a g i t a t e d .  Many p o t e n t i a l  a d m i n i s t r a t o r s  were 
d e h y d r a t e d  o f  r e s o u r c e  and i n i t i a t i v e  d u r i n g  th e  l o n g  y e a r s  
o f  w a i t i n g .
B e s id es  t h e  B o a r d ' s  economy d r i v e ,  t h e  Governments 
(Commonwealth and S t a t e  a l i k e )  were f o r c e d  to make s e v e r e  
c u t s  in  t h e i r  s a l a r y  b i l l s .  The c o l l a p s e  of  W all  S t r e e t  
had  a lm o s t  immediate  r e p e r c u s s i o n s  in  t h e  A u s t r a l i a n  
economy. The v a r i o u s  Governments were s t i l l  t a k i n g  i n  th e  
s i t u a t i o n  and a p p l y i n g  p i e c e m e a l  s o l u t i o n s .  But by the  
end o f  1930, the  s i t u a t i o n  in  t h i s  c o u n t r y  had  become too  
a c u t e  f o r  slow and g e n t l e  m e a su re s .  T ha t  y e a r  w i t n e s s e d  
th e  b a t t l e  r o y a l  b e tw e e n  th e  a d v o c a t e s  o f  r e d u c t i o n  o r  
a b o l i t i o n  o f  i n t e r e s t  payments  ( c h i e f  o f  whom was the 
l e g e n d a r y  Lang) and t h e  a d v o c a te s  o f  r e d u c t i o n  o f  wages and 
o t h e r  c o s t s .  th e  f e d e r a l  b a s i c  wage was i n  f a c t  r e d u c e d  
by t h e  A r b i t r a t i o n  C o u r t  by about  ZOfo b a s e d  on th e  f a l l  i n  
c o s t  o f  l i v i n g  f i g u r e s .  The Commonwealth Government imposed 
a s o e c i a l  income t a x  on a l l  s a l a r i e s  o f  i t s  p u b l i c  s e r v a n t s
4
above £725« These m easu res  however d id  n o t  go f a r  enough.
4 .  The a c c o u n t  which f o l l o w s  i s  b a s e d  on C.P. S.B. R e p o r t s ,  
7 t h  -  1 1 th .  The background  i n f o r m a t i o n  on th e  d e p r e s s i o n  
i s  b a se d  on ( a )  L . F . G i b l i n ,  The g ro w th  of a C e n t r a l  Bank , 
1931, C h a p . I I I .  (b )  A.G.L.Shaw. The s t o r y  of A u s t r a l i a , 
1934,  Chap.XV. and ( c )  Gordon Greenwood (ed )  A u s t r a l i a ,  a. 
S o c i a l  and P o l i t i c a l  H i s t o r y , 1933, Chap. V I I I .
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The n e x t  y e a r ,  1931,  was the  y e a r  o f  the P r e m i e r s ’ 
C o n fe re n c e  which f i n a l l y  a c c e p te d  the  recom mendat ion  o f  
E co n o m is t s  and U n d e r - T r e a s u r e r s  to red u ce  a l l  wages and 
s a l a r i e s  in  governm ent  s e r v i c e  by 20 p e r  c e n t .  The 
Commonwealth Government p a s s e d  the  F i n a n c i a l  Emergency Act 
i n  t h e  same y e a r  i n  a c c o rd a n c e  w i t h  th e  recom m enda t ion .
The Act p r o v i d e d  f o r  a p e r c e n t a g e  s l i d i n g  s c a l e  o f  
r e d u c t i o n  i n  the  s a l a r i e s  o f  Commonwealth p u b l i c  s e r v a n t s  
u n d e r  the P u b l i c  S e r v i c e  Act and a l s o  t h o s e  u n d e r  o t h e r  
Acts  o r  a r r a n g e m e n t s .  The r e d u c t i o n s  d e c id e d  on were 
r o u g h ly  18% on s a l a r i e s  up to  £ 2 5 0 ,  20% on s a l a r i e s  above 
t h a t  and up to  £1000 ,  22^% on s a l a r i e s  above t h a t  and up 
to £2000 and 25% on s a l a r i e s  o v e r  £2000 - working o u t  
ro u g h ly  to  a g e n e r a l  20% r e d u c t i o n  i n  t h e  Commonwealth 
s a l a r y  b i l l .  Next y e a r  the  Act  was amended to  p r o v i d e  
f o r  f u r t h e r  r e d u c t i o n s  b a se d  upon t h e  f a l l  i n  c o s t  o f  
l i v i n g .  The p o s i t i o n  improved s l i g h t l y  i n  1933 to  p e r m i t  
o f  a r e s t o r a t i o n  o f  the  r e d u c t i o n  made i n  1932 and a 
f u r t h e r  2^% o f  th e  e a r l i e r  r e d u c t i o n s  -  t h r o u g h  a 
F i n a n c i a l  R e l i e f  A c t .  A f u r t h e r  r e s t o r a t i o n  o f  5% was made 
i n  1934 and more r e l i e f  was g iv en  i n  1935* The F i n a n c i a l  
R e l i e f  Act N o .2 o f  1936 r e s t o r e d  a l l  s a l a r y  c u t s  and 
t h e r e a f t e r  the  s a l a r i e s  were s u b j e c t  o n ly  to  c o s t  o f  
l i v i n g  a d j u s t m e n t s .
The whole s t o r y  of economy i n  t h e  i n t e r - w a r  y e a r s
i s  summarized  i n  the  f o l l o w i n g  t a b l e .
Year 
( e n d in g  
J u n e ;
Number of* 
pe rm an en t  
o f f i c e r s
Number o f  
p ro m o t io n s
1924 25,407
1925 26,132 1,264
1926 27,039 2,077
1927 28,205 2,304
1928 28,536 1,888
1929 28,764 2,405
1930)\ 28,916;
1,812)s
1931; 28,333^ 6941
1932) 27,596* 75l]
1933 27,030 1,316)
1934) 26,977; 1,813) '
1935 27,262 2,393
1936 28,072 2,765
1937 29,015 3,626
1938 30,439 3,212
1939 32,429 2,902
Table X
Annual e x p e n d i t u r e  
on pe rm anen t  s t a f f
£ 6 , 4 0 0 , 6 2 2  
6,794,069 
7 , 066,090 
7,550,675 
7 ,989,521 
8 ,248,534 
( 8 ,447,472 
( 7 , 001 ,5 6 0  
( 6 ,935,102 
( 6 ,709,995 
( 7 ,115,167 
7,350,340 
7,615,961 
7,820,411 
8 ,538,964 
9 ,177,327
(T h is  t a b l e  was p r e p a r e d  f rom  f i g u r e s  s u p p l i e d  i n  t h e  
B o a r d ' s  Annual  R e p o r t s ) .
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I t  was in d ee d  a p e r i o d  of s t a g n a t i o n .  On th e  
c r e d i t  s i d e ,  i t  must  be s a i d  t h a t  the a c c e p ta n c e  o f  the 
K e y n es ia n  h y p o t h e s > i s  l e d  to  th e  employment o f  a few 
e c o n o m is t s  who showed t h a t  q u a l i f i c a t i o n s  o t h e r  t h a n  
e x p e r i e n c e  i n  th e  s e r v i c e  c o u ld  be u s e f u l  -  f o r  example ,  
U n i v e r s i t y  t r a i n i n g .  T h is  t e n d e n c y  was b u t t r e s s e d  by the 
r e c r u i t m e n t  of  g r a d u a t e s  to  maKe up th e  e x e c u t i v e  gap 
l e f t  by s to p p a g e  o f  y o u th  r e c r u i t m e n t .
R e tu r n e d  S o l d i e r  P r e f e r e n c e
T h is  s t a g n a t i o n  was a g g r a v a t e d  
by th e  a d m i n i s t r a t i o n  o f  r e t u r n e d  s o l d i e r  p r e f e r e n c e ,  
t h e r e b y  r e n d e r i n g  the  s e r v i c e  c o m p le t e ly  u n p r e p a r e d  f o r  th e  
c h a l l e n g e  o f  the  seco n d  w or ld  war.  We have a l r e a d y  
r e f e r r e d  to the a b s o l u t e  p r e f e r e n c e  e x te n d e d  t o  them i n  
r e c r u i t m e n t  ( s u b j e c t  to  a m o d i f i e d  e n t r a n c e  e x a m in a t io n  
o r  e q u i v a l e n t  e n t r y  q u a l i f i c a t i o n s )  and c o n c e s s i o n s  as 
r e g a r d s  s e n i o r i t y  and d e f i n i t i o n  o f  e f f i c i e n c y  ( f o r  th o s e
5
who e n l i s t e d  f rom w i t h i n  the  s e r v i c e ) .
L e t  us now lo o x  a t  the  c o n c e s s i o n s  r e l a t i n g  to  
p r o m o t io n .  A r e t u r n e d  s o l d i e r  who tooR h i s  c l e r i c a l  
m o d i f i e d  e n t r a n c e  e x a m in a t io n  w i t h i n  tw e lv e  months a f t e r  
h i s  d i s c h a r g e  had h i s  a ppo in tm en t  a n t e d a t e d  as i f  he had 
t a x e n  t h e  l a s t  e n t r a n c e  e x a m in a t io n  b e f o r e  h i s  e n l i s t m e n t .
I n  a h y p o t h e t i c a l  c a s e  o f  a s o l d i e r  who e n l i s t e d  i n  1914,
5. S u p ra ,  pp.  129-34
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tooR the last of the modified examinations in 1922 and was
appointed in 1926, his appointment would be antedated to
some date in 1914, giving him an additional seniority of
twelve years. But since youth recruitment was virtually
suspended in 1917 for the next fourteen years, the soldiers
gained seniority over only a few hundred promising youths
recruited from 1914 to 1917. At a rough outside estimate
the 1500 soldiers who qualified between 1918 and 1922 might
have been placed senior to about 500 youths recruited
6
between 1914 and 1917. In the inter-war years when 
seniority counted, this was bad for the service but it 
could have been worse.
As for the modified definition of efficiency,
7described earlier, the departments and the Board wanted
precise proof of an attempt to qualify before enlistment
or some clear indication of potential efficiency, held
from maturing by absence on war service. There is some
8evidence that these tests were conscientiously applied.
Some harm was done by the restriction of
9promotion examinations to returned soldiers. The 
General-to-Clerical examination was confined to returned
6. This estimate is based on the table infra, p. 249 and 
figures in G.P.S.G. Reports 10th - 14th.
7. Supra, p. 132.
8. The permanent heads and the Board were allergic to any 
promotion preference as shown in Chapter IV. Their replies 
to returned soldier leagues show a general resistance to 
their pressure during this period.
9. This paragraph is based on C. A.A: C.P.408. G27/57.
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s o l d i e r s  i n  th e  G e n e ra l  D i v i s i o n  i n  1918. I n  1919 and 
t h e r e a f t e r  t i l l  1926, two s e t s  of e x a m in a t io n s  were h e l d ,  
one f o r  r e t u r n e d  s o l d i e r s  and a second  f o r  o t h e r s  i n  t h e  
G e n e r a l  D i v i s i o n  and v a c a n c ie s  were f i l l e d  by  ta lc ing  
c a n d i d a t e s  a l t e r n a t e l y  from each p ass  l i s t .  T h is  p o l i c y  
was t a n ta m o u n t  to p r e f e r e n c e  i n  p rom ot ion  and so was 
a g a i n s t  t h e  e x p r e s s  i n t e n t i o n s  o f  the Act and the  p e rm an en t  
h e a d s ’ c o n f e r e n c e .  I t  was however i n s t i t u t e d  to a v o id  
p l a c i n g  a t  a d i s a d v a n ta g e  the i n - s e r v i c e  s o l d i e r  v i s  a v i s  
t h e  r e t u r n e d  s o l d i e r  r e c r u i t .  By 1926 th e  a s s o c i a t i o n s  
began  t o  c o m p la in  about  t h i s  p r e f e r e n c e  and i n  1927 the  
Board a b o l i s h e d  a l l  i n - s e r v i c e  p r e f e r e n c e  and r e f u s e d  to  
change i t s  p o l i c y  i n  s p i t e  o f  p r e s s u r e  f rom  r e t u r n e d  s o l d i e r  
l e a g u e s  i n  1929. The Board and d e p a r tm e n t s  showed
10
commendable courage  in  r e f u s i n g  p ro m o t io n  p r e f e r e n c e  
a l b e i t  a f t e r  l o s i n g  the main b a t t l e  on r e c r u i t m e n t .
Much g r e a t e r  harm was done by th e  a b s o l u t e
p r e f e r e n c e  i n  r e c r u i t m e n t ,  c o u p le d  as i t  was w i t h  th e
c e s s a t i o n  of y o u th  r e c r u i t m e n t  f o r  n e a r l y  14 y e a r s .  The
m o d i f i e d  e n t r a n c e  e x am in a t io n  t o  the  C l e r i c a l  D i v i s i o n ,
open o n ly  t o  r e t u r n e d  s o l d i e r s  was h e lu  n i n e  t im e s  b e tw ee n  
11
1918 and 1922. More than  1500 q u a l i f i e d  i n  t h e s e
10. An i d e a  o f  the  c e a s e l e s s  l i t e r a r y  bombardment and 
d e p u t a t i o n a l  downpour o f  r e t u r n e d  s o l d i e r  l e a g u e s  can  be 
g a in e d  f ro m  C.A.A: G .P .121 ,  b u n d le s  160, G10, G12, G24 and 
G28. See a l s o  Supra ,  p .  134. f o o t n o t e  59.
11. The n e x t  t h r e e  p a ra g ra p h s  i n c l u d i n g  the  t a b l e  a r e
b a sed  on t h e  R e p o r t  of  an O f f i c i a l  Committee of  e n q u i r y  on 
p r e f e r e n c e  i n  C.A.A: C.P.4O8. G39/96.
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e x a m i n a t i o n s .  B e s id e s  t h e s e ,  a good number o f  r e t u r n e d  
s o l d i e r s  q u a l i f i e d  f o r  e n t r a n c e  by p a s s i n g  one o f  the  
s im p le  e q u i v a l e n t  e x a m i n a t i o n s  l i s t e d  i n  R e g u l a t i o n  159.
The t o t a l  o f  t h e s e  two c a t e g o r i e s  was q u i t e  l a r g e  and s i n c e  
th e  s o l d i e r s  were a l l  e l i g i b l e  f o r  a p p o in tm e n t  t i l l  t h e i r  
f i f t i e t h  y e a r ,  i t  took  many y e a r s  to  ab so rb  them.
I n  1922 th e  C om m iss ioner  suspended  the m o d i f i e d  
e x a m in a t io n  and resumed t h e  n o rm al  c l e r i c a l  e n t r a n c e  
e x a m i n a t i o n  open to s o l d i e r s  and y o u th s  a l i k e  w i th  a b s o l u t e  
p r e f e r e n c e  f o r  the  f o rm e r .  Youths n a t u r a l l y  formed on ly  
a n e g l i g i b l e  p o r t i o n  o f  t h i s  s m a l l  i n t a x e .  I t  was on ly  
i n  1934 t h a t  the  Board in d u ce d  th e  Government to resume 
th e  c l e r i c a l  e n t r a n c e  e x a m in a t io n ,  c o n d u c ted  i n  
c o n j u n c t i o n  w i t h  t h e  S choo l  L ea v in g  E x a m in a t io n  and t o  
r e c r u i t  a good p e r c e n t a g e  o f  y o u t h s .  The whole s t o r y  
o f  r e t u r n e d  s o l d i e r  and y o u t h  r e c r u i t m e n t  to  c l e r i c a l  
p o s t s  d u r i n g  the  i n t e r - w a r  y e a r s  i s  summarized i n  the  
f o l l o w i n g  t a b l e .
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NUMBER OF (a) RETURNED SOLDIERS AND (b) YOUTHS APPOINTED 
TO GIERIG AL POSITIONS SINGE THE WAR OP 1914-1918.
Table XI
YEAR ENDED RETURNED SOLDIERS x YOUTHS
30.6.19 163 820 156 1121 197 -22 209 J
23 130 ;
24 a 17 ;
25 31 30 /26 48 ;
27 9028 63 ;
29 42 ;)30 17 )31 )32 3 -
33 61 -
34 77 115
35 32 14136 45 21837 39 13038 29 19639 60 236
1,509 1,085
j6 Figures not readily available in years.
* Examinees, Regulation 159, s.46, etc.
fit In addition approximately 197 returned soldiers 
were brought under the C.P.S. Act in the Defence 
Department.
The average age of the soldier recruits was 35+*
It was under 30 up to 1925 and over forty after 
1934.
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Not many soldiers were appointed to professional 
posts, but the Fourth Division drew the very large number 
of over 7000, since entry was governed by either a simple 
test or soldier temporaries, filling similar positions for 
two years, were appointed on a certificate of competence 
by the Chief Officer. As a result, in the early post-war 
years, it was impossible to absorb Telegraph Messengers 
reaching adult age but in 1926 the Government decided to 
fill the vacancies alternately with returned soldiers and 
junior officers attaining manhood.
The effects of soldier influx into the service
as acknowledged by the Board and an official Committee of
investigation were briefly as follows. Even in the Fourth
Division it ’'caused some loss of efficiency, oarticularly
12
in occupations necessitating physically active men.” As
early as 1921, the Acting Commissioner felt that "the
practice of wholly recruiting the ranks of the Clerical
Division from an examination of a modified character
confined to returned soldiers did not augur well for the
13
future efficiency of the service.” He was concerned about 
”the exclusion of youths fresh from school and adaptable for 
training, whose presence in the service was so much to be
12. Official Committee of Enquiry on preference.
C.A.A: G.P.408. G39/96.
13. O.P.S.C. 17th Report, pp.10-11.
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d e s i r e d  f o r  i t s  f u t u r e  w e l l - b e i n g .  " I n  l a t e r  y e a r s  the  
P u b l i c  S e r v i c e  Board  co m p la in ed  a b o u t  the  u n h o ly  t r i n i t y  
o f  s i n s  o f  the  p o s t - w a r  r e c r u i tm e n t  p o l i c y  -  th e  l a r g e  i n f l u x  
o f  o l d e r  men w i th  a f l i m s y  educational  f o u n d a t i o n ,  t h e i r  
b e i n g  p a s t  th e  t r a i n i n g  a g e ,  and the co m p le te  absence  o f  
t r a i n a b l e  y o u th s  w i t h  a sound e d u c a t i o n a l  fo u n d a t io n  to  form 
a c o re  o f  f u t u r e  e x e c u t i v e s .  T h e i r  n i n t h  and t e n t h  Annual 
R e p o r ts  were q u i t e  f ranK  on the q u a l i t y  o f  s o l d i e r  r e c r u i t s .
There  were o t h e r  e f f e c t s  th e  m ost  i m p o r t a n t  of 
which ( f rom  the  v i e w - p o i n t  of t h i s  e n q u i r y ) ,  was the  
a tm osphere  o f  f r u s t r a t i o n  i n  the  s e r v i c e .  The c o m p e t i t i o n  
f o r  the s m a l l  number of  p ro m o t io n s  during: the i n t e r - w a r  
y e a r s  from the l a r g e  number of  w a i t i n g  a s p i r a n t s  was made 
b i t t e r  by th e  p r e s e n c e  of r e t u r n e d  s o l d i e r s  f a v o u r e d  w i th  
a d d i t i o n a l  s e n i o r i t y  and a modified d e f i n i t i o n  o f  e f f i c i e n c y .  
The r e t u r n e d  s o l d i e r s  were no l e s s  b i t t e r  -  c h e a t e d  as they 
f e l t  o f  t h e i r  " r i g h t f u l  p r e f e r e n c e  in  p ro m o t io n "  and f a c e d  
w i t h  c o ld n e s s  f rom  the  d e p a r t m e n t a l  h e a d s .
Another  e f f e c t  was the u n p r e p a r e d n e s s  o f  t h e
s e r v i c e  t o  meet  t h e  c h a l l e n g e  of th e  s e co n d  w or ld  war, as
14
d e s c r i b e d  by t h e  o f f i c i a l  h i s t o r i a n  t h u s :
"The e f f e c t  was t h a t  i n  1939, when the  Commonwealth looked  
f o r  an e x p e r i e n c e d  and e n e r g e t i c  body o f  some th o u sa n d s  o f  
o f f i c e r s  who would be be tw een  t h i r t y  and f o r t y  y e a r s  o f  age
14. P a u l  Has l u c k ,  The Government and the  P e o p l e . 
( 1 9 3 9 - 4 1 ) ,  p .u W T
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and have between ten and twenty years of departmental 
service, from whom men might be picked for responsible war 
time tasks, it looked in vain. It could not have found 
more than fifty men in that category ... . The Third 
Division at the outbreak of the war was seriously deficient 
in young, vigorous and well-qualified officers.”
This was because up to 1932 the Third Division recruitment
consisted of about 1000 middle-aged returned soldiers, with
low educational qualifications and about 700 slightly
younger people, promoted from the Fourth Division, compared
with about a thousand youths brought in after 1934 and yet
to be trained. Thus again in the words of the official 
15historian:
"Not only was the service almost wholly deficient in 
experienced men in the 30-40 years age group but it was 
extremely weak too in the younger men in the early twenties, 
who with the advantage of two or three years' experience 
might assume rapidly increased responsibilities.”
fortunately, the lesson was not lost. The Official
Preference Enquiry Committee of 1940 insisted on not
stopping youth recruitment in future. Secondly, the
drying-up of the normal source of future executives led
the Board to adopt a limited scheme of direct graduate
recruitment through the new section 36 A in 1933, and it
added cadetship schemes in 1935« During the war and the
immediate post-war period this was further supplemented by
outside appointments under section 47. As a result, the
top executives of today are very different from their
counterparts in the thirties in method of entry as well as
15. Op. cit. p.485«
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16
e d u c a t i o n a l  q u a l i f i c a t i o n s .  Up t o  1918, t h e  C l e r i c a l
D i v i s i o n  to o x  i n  1470 y o u th s  t h r o u g h  t h e  d i r e c t  e n t r a n c e
e x a m in a t io n  and 2556  f rom th e  G e n e r a l  D i v i s i o n  t r a n s f e r  
17
e x a m i n a t i o n ,  b o t h  o f  which g ro u p s  p r o v i d e d  the  t o p  
a d m i n i s t r a t o r s  up to  the  l a t e  t h i r t i e s .  The f i r s t  o f  t h e s e  
s o u r c e s  d r i e d  up and t h e  s e c o n d  n e a r l y  so i n  the  t w e n t i e s  
ana t h i r t i e s ,  and t h e  s o l d i e r s  who came i n  t h e i r  p l a c e  were 
a c o m p a r a t i v e l y  p o o r  s o u r c e .  The top  a d m i n i s t r a t o r s  of 
the  p o s t - w a r  y e a r s  had p e r f o r c e  to be drawn h e a v i l y  from 
o t h e r  s o u r c e s .
Demand f o r  a p p e a l  com m it tees
The economy d r i v e  and the s t a g n a t i o n  i n  the  
s e r v i c e  i n t e n s i f i e d  a s s o c i a t i o n  a c t i v i t y  d u r in g  t h i s  
p e r i o d .  The demand f o r  p r o m o t io n  a p p e a l  co m m it tee s  w i th  
a s e r v i c e  r e p r e s e n t a t i v e  was r e j e c t e d  by t h e  sp o n s o r s  o f  
th e  P u b l i c  S e r v i c e  Act o f  1922-24 and th e  a p p e a l s  sy s te m
b a s e d  on I n s p e c t o r i a l  e n q u i r y  was w id e ly  u sed  ( a s  shown
18
by t h e  p e r c e n t a g e  o f  p ro m o t io n s  a p p e a le d  a g a i n s t )  i n  s p i t e  
o f  d i s s a t i s f a c t i o n  w i th  i t .  But soon the  a s s o c i a t i o n s  
b e g a n  to  f i g h t  f o r  r e p r e s e n t a t i v e  a p p e a l  com m it tees  
t h r o u g h  d e p u t a t i o n s ,  a r b i t r a t i o n  p l a i n t s ,  a r t i c l e s  and 
l e t t e r s ,  and a p p ro a c h e s  to  p o l i t i c a l  p a r t i e s .  A f t e r
16. Howard A. S c a r ro w ,  The H igher  P u b l i c  S e r v i c e  of  the  
Commonwealth of A u s t r a l i a . 19377 see  t a b l e  I ,  p .1 0 1  and 
t a b l e  IV, p .  112.
17* S u p r a ,  p .  89.
18. See t a b l e  S u p ra ,  p .  236.
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19
an u n s u c c e s s f u l  p l a i n t  b e f o r e  the A r b i t r a t o r  in  1928,
th e y  s u b m i t t e d  th e  demand to  b o t h  p a r t i e s  b e f o r e  th e  1929 
20
e l e c t i o n s .  The a s s o c i a t i o n s  were how ever  committed
a l r e a d y  to s u p p o r t  t h e  Labour  p a r t y  on t h e  a r b i t r a t i o n
i s s u e  and i t s  l e a d e r  S c u l l i n  p ro m is e d  an e a r l y  rev iew  of
t h e  m a t t e r .  The p ro b lem s  o f  d e p r e s s i o n  k e p t  h i s  hands f u l l
and t h e  Labour  Government f e l l  i n  1931. The same y e a r ,  a
c o n f e r e n c e  o f  a l l  s e r v i c e  a s s o c i a t i o n s  f i n a l i z e d  the  demand
and appro ach ed  th e  Board i n  a combined d e p u t a t i o n  i n  June
21
o f  the n e x t  y e a r .  We g iv e  be low  a com ple te  acco u n t  o f
22
t h i s  a p p ra o ch  and i t s  a f t e r m a t h .
E x p r e s s i n g  d i s s a t i s f a c t i o n  w i t h  t h e  c u r r e n t  a p p e a l  
s y s te m  th e  d e p u t a t i o n i s t s  f e l t  t h a t  " t h e  l o c a l  I n s p e c t o r  
w ork ing  day in  and day o u t  i n  to u c h  w i th  a d m i n i s t r a t i v e  
o f f i c e r s  m igh t  have h i s  view c o l o u r e d  by the  r e p r e s e n t a t i o n s  
o f  t h o s e  o f f i c e r s . "  The d e p a r t m e n t s  a lways t r i e d  to  
b e l i t t l e  a p p e l l a n t s .  The I n s p e c t o r  m ig h t  be i n s u f f i c i e n t l y  
in fo rm ed  as a r e s u l t .  The p r o c e s s  o f  a p p e a l  was sh ro u d e d  
i n  m y s t e r y .  Many a p p e l l a n t s  d id  n o t  h ave  a chance  to
i n t e r v i e w  t h e  I n s p e c t o r  and were n e v e r  t o l d  why t h e i r  appeals 
were d i s a l l o w e d .  The d e p u t a t i o n i s t s  f e l t  t h a t  a com m ittee
19. C.A.A: C .P .4 0 8 .  G29/207.  See a l s o  8 .C .P .S .A .R .  
96 and 99.
20 .  P . P . S . J .  V o l .1 6 ,  N o .8.
21. I b i d .
22. Based on C.A.A: C .P .4 0 8 .  G24/96.
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of three including a service representative should go into 
all appeals, in which case greater care would be exercised 
in original promotions, resulting in fewer appeals.
The Chairman of the Board replied that the 
Inspector was not much influenced by departments, and that 
he inquired carefully and independently and got all the 
facts. He felt that inquiries by a committee of three 
would be unduly delayed. In spite of this reply to the 
deputationists, he was sufficiently concerned about the 
discontent in the service to send round a circular to his 
Inspectors asking for their views. He felt that though the 
association of a service representative with the enquiry 
would cause aelay it was worthwhile, if it could allay 
discontent. He aaded in particular:
°light inconvenience or delay or a possible feeling of 
personal objection to a service representative being 
associated with the matter should not outweigh the advantage 
of removal of the feeling of doubt and unrest said to 
exist in the service and the matter might be considered 
with this in mind.
The replies of Inspectors were mostly 
disappointing and some were positively hostile. One 
Inspector felt that the complaints were a reflection on the 
Inspector’s integrity. He added that if a committee were 
to inquire, departmental heads would not disclose all 
information to a service representative, some of it 
confidential. They might grow needlessly cautious in 
their promotions. By associating a service representative,
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i n  t h e  e n q u i r y  t h e  Board would l o s e  the  d e p a r t m e n t ’ s s u p p o r t  
w i t h o u t  g a i n i n g  a n y th i n g  e l s e .  The s e r v i c e  r e p r e s e n t a t i v e  
Knew o n ly  h i s  b r a n c h ,  w h i l e  th e  I n s p e c t o r  had  b e t t e r  a c c e s s  
to  a l l  i n f o r m a t i o n .  He summed up by s a y i n g :  "No o t h e r
c o n c l u s i o n  c o u l d  be r e a c h e d  b u t  t h a t  i t  was n o t  o n ly  
f u n d a m e n t a l l y  unsound  bu t  a l s o  i m p r a c t i c a b l e . ' ’ A no th e r  
I n s p e c t o r  s t r e s s e d  the  i n o r d i n a t e  d e la y  i n  f i l l i n g  v a c a n c i e s  
t h a t  m ig h t  r e s u l t  f rom h a v in g  a com m it tee  e n q u i r i n g  and 
g a t h e r i n g  e v i d e n c e .  He added t h a t  th e  com m it tee  would be 
no improvement  on t h e  I n s p e c t o r  s i n c e  the  s e r v i c e  
r e p r e s e n t a t i v e  and d e p a r t m e n t a l  r e p r e s e n t a t i v e  would o n l y  
s t r e s s  t h e i r  own a s s o c i a t i o n  o r  d e p a r t m e n t a l  v i e w p o i n t s .
The I n s p e c t o r  m igh t  have to s t e e r  c l e a r  of  t h i s  S c y l l a  and 
G h a r y b d i s .  He a l s o  p o i n t e d  o u t  t h a t  to have a p p ea l  
co m m it tee s  r e q u i r e d  an amendment of the  A c t .  O th e r  
I n s p e c t o r s  d e c l a r e d  t h a t  t h e r e  would a lways be some 
d i s s a t i s f a c t i o n  among u n s u c c e s s f u l  a p p e l l a n t s  and t h a t  t h e  
I n s p e c t o r ’ s t a c t  would m in im ise  f r i c t i o n .  They a l s o  f e l t  
t h a t  th e  mere m y s te ry  of t h e  appea l  p r o c e s s  l e d  to 
s u s p i c i o n  and i f  the Board  d i r e c t l y  in fo rm ed  a p p e l l a n t s  i t  
would have a p s y c h o l o g i c a l  e f f e c t .  A l l  o f  them d e n ie d  the  
i m p u t a t i o n  o f  d e p a r t m e n t a l  i n f l u e n c e  on them. They a l s o  
f e l t  t h a t  d e p a r t m e n t a l  heads  would g ive  l e s s  i n f o r m a t i o n  i f  
a s e r v i c e  r e p r e s e n t a t i v e  was on t h e  d om m it tee .  In d eed  one 
o f  them ask ed  r h e t o r i c a l l y :  " I s  a l l  t h e  i n f o r m a t i o n  g iv e n
by him ( d e p a r t m e n t a l  head)  and h i s  r e s p o n s i b l e  o f f i c e r s  to
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be disclosed to a man who is possibly one of his rank and 
file officers?” Only one Inspector saw the justice of the 
appellant’s demand to know the precise reasons for his being 
passed over. Again, only one Inspector was even remotely 
favourable to associating a service representative with the 
enquiries•
Paced with this chorus of opposition, the Board 
had to give up any experiment it might have tried in 
associating a service representative with the enquiry. As 
they summarized the Inspectors1 replies, they found a 
formidable array of arguments against it - the inevitable 
delay of Committee enquiries, the inappropriafcness of any 
quasi-judicial enquiry into what was an administrative 
decision on efficiency, the pointlessness of the comparison 
with enquiry boards, the sources of friction in a Committee 
where a junior service representative faced a departmental 
representative, the probable reticence of the latter in 
disclosing information and lastly the proven superiority 
of Inspectorial enquiries which had full access to all 
information as well as being quick, impartial and 
independent. Convinced of the difficulties of the 
proposal, and of the need to amend the Act, the Board were 
loath to start on such a venture. They replied to the 
Associations that their suggestions were not practical and 
concluded with the consoling sentence:
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While  i t  i s  f u l l y  r e a l i z e d  t h a t  the d e s i r e  o f  t h e  s e r v i c e  
r e p r e s e n t a t i v e s  i s  to  p r o v i d e  i f  p o s s i b l e ,  more e f f e c t i v e  
s a f e g u a r d s  f o r  o f f i c e r s  t h a n  under  the  p r e s e n t  method, i t  
i s  f e l t  t h a t  t h i s  would n o t  be  a c h i e v e d  by a d o p t io n  o f  the  
p r o p o s a l  n o r  would i t  r e s u l t  i n  a more e f f i c i e n t  s e r v i c e .
We have d e a l t  w i t h  t h i s  s t o r y  a t  some l e n g t h ,  b e c a u se
th e  t u s s l e  f o r  a p p e a l  co m m it tee s  was f o u g h t  o u t  more f u l l y
on t h i s  o c c a s i o n  th a n  d u r i n g  the  l a t e r  B a i l e y  Committee
e n q u i r i e s .
The demand was however p r e s s e d  a g a i n  and a g a i n .
I n  1933 an a p p ro a c h  was made by t h e  C l e r i c a l  A s s o c i a t i o n  to
t h e  Lyons M i n i s t r y  -  to  which th e  Board  r e a c t e d  s h a r p l y  by
23
s e n d i n g  the a s s o c i a t i o n  a copy of i ts  e a r l i e r  r e p l y .  The
24
demand was s u b m i t t e d  to  a l l  p a r t i e s  i n  t h e  1934 e l e c t i o n .
A d e te r m in e d  e f f o r t  was made a g a i n  i n  1936, by s t r e s s i n g  the
25
w id e sp re a d  d i s s a t i s f a c t i o n  w i t h  t h e  c u r r e n t  sy s te m .  The 
A s s o c i a t i o n  c o n c e n t r a t e d  on two main demands,  namely ,  f o r  
some form o f  com m ittee  e n q u i r y  and f o r  a c c e s s  f o r  a p p e l l a n t s  
t o  documents and r e p o r t s  t o g e t h e r  w i th  an o p p o r t u n i t y  t o  
r e b u t  them w i th  e v id e n c e .  They p o i n t e d  o u t  to  t h e  Board 
t h a t  i n  E ng land  an o f f i c e r  had  a r i g h t  to  s e e  a d v e r se  
r e p o r t s  a g a i n s t  him. The Board  r e p e a t e d  the o ld  a rgum ents  
a g a i n s t  a p p e a l  co m m it tee s ,  and as r e g a r d s  a c c e s s  they  evaded 
t h e  main q u e s t i o n  by r e f e r r i n g  to t h e  d e la y  i t  would cause  
and i t s  l i m i t e d  scope  i n  b e n e f i t i n g  o n ly  m e t r o p o l i t a n  
a p p e l l a n t s .  The demand f o r  a p p e a l  com m it tees  was f i n a l l y  
conceded on th e  r e p o r t  o f  th e  B a i l e y  Committee  to which  we
d e v o te  the  t e n t h  c h a p t e r .
_  C^A#A; q . P . 4 0 0 .  0 2 4 /9 6 .
24. F .P .  S . J .  V o l .1 6 ,  N o .8.
25. C.A.A: C .P .4 0 8 .  G24/96.
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The demand for the recognition of seniority in
the Fourth Division was more hitter. A deputation of the
Australian Postal Workers’ Union put it forward quite
forcibly in 1930 and 1933 with regard to posts below the
26
salary level of £350. Their spokesman Dwyer declared:
Our contention is that where the senior employee is competent 
to carry out the particular auties of a higher position he 
should be appointed to it without regard to this question 
of relative efficiency. Relative efficiency is largely a 
matter of opinion. If there were four or five selecting 
authorities you would get differing opinions .... It is 
really indefinable. But the question of whether a person 
is or is not competent is a matter of fact - at any rate it 
can be decided with a fair amount of definiteness.
The deputation demanded that no fine distinctions
of relative efficiency should be made below the £350 level,
seniors should be given a chance to act, and the senior
competent man chosen. The Board replied in July 1930 that
27
no fine distinctions of efficiency were made, and added:
The senior officer is passed over only when the Board is 
satisfied beyond all doubt that the junior is undeniably 
the more efficient and that the public interest will gain 
by the promotion of the more efficient officer i.e. there 
will be a sensible difference in the manner in which the 
duties of the position will be discharged.
They refused to maxe distinctions between levels at which
relative efficiency should be applied and repeated their
well-known attitude regarding the value of acting
experience.
26, G. A. A:C. P.403. G24/96
27. Ibid.
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In 1933 the Board came down more heavily in
defence of efficiency after a similar demand for greater
weight to seniority. They declared that it was disastrous28
to replace efficiency with seniority and added:
The main inducement to officers to improve themselves by 
special education and training and by all assiduous 
devotion to their work in the public interest would 
disappear and a dead level of bare competency would be 
reached which would destroy the present spirit of emulation 
and competition in the service so advantageous to its 
efficient working.
The reply concluded with a sting:
It is eminently preferable however, to have officers 
dissatisfied because they are not given advantage due only 
to length of service than have officers dissatisfied because their superior efficiency and usefulness to the 
service are disregarded in favour of seniority.
Ultimately,in 1943, the Bailey Committee accepted both
association demands - for appeal committees and for
recognition of seniority in the Fourth Division. That
however forms the story of a later chapter.
Departmentalism
It is necessary to say a few words about 
another aspect of the frustrating stagnation in the 
service - namely departmental parochialism. It was a 
natural primitive defence reaction - to warn off intruders 
from outside from sharing the meagre spoils (promotion) 
of one’s own tribe (the department or branch). Both 
departmental heads and officers showed this tendency and
28. C.A.A: C.P. 408. G24/96
261
the Board generally did not discourage it very much.
The Public Service Act of 1922 had dropped the preference
given in the Act of 1902 to the departmental officer in
promotion hut vested the power of provisional promotion
in departmental heads. It was natural for them to prefer
men in their department for the few promotions, when the
demand for officers was low and the supply plentiful. The
Clerical Association complained in 1924 that departmental
heads preferred their own men to such an extent that the
Crown Law department would not take in law graduates from
29other departments. «e have already described the attitude
30
of the Customs department. In 1934 the Clerical
Association complained again about the permanent heads not
considering even senior officers from other departments
for promotion - in response to which the Board circularized
31them to consider extra-departmental senior applicants.
The Board, in general, left departmental heads alone to
decide for themselves. Heads of departments differed in
their attitude, they said, adding further "Many men, many 32
minds”. They cheerfully pointed out that there was always 
the right of appeal.
29. C.A.A: C.P. 408. 0-24/71.
30. °upra, p.214
31. C.A.A: C.P. 408. 034/114.
32. C.A.A: C.P. 408. G26/143. Board to Clerical ueputation on 22 April 1926.
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The officers in their turn were no better. They
could not even stand excess officers transferred from other
departments into their own. The fifth class clerks in the
Postmaster-Gene ralf s Department petitioned the Board against
transfer of fourth class excess clerks into their
33
department in 1925. A little later the Customs clerks
were sore about the transfer of officers from the Taxation
Branch to their department. Even inter-branch transfers 
34
were resented.
üome transfers had to be made and there were some
inter­departmental promotions. For example in 1928-29, there
were 26 inter-departmental promotions in .the Third Division
against 881 departmental promotions and 51 inter-departmental
promotions in the Fourth Division against 1441 departmental
promotions. In 1938-39, there were 95 inter-departmental
promotions in the Third Division against 1412 departmental
ones and 54 inter-departmental promotions in the Fourth
35Division against 1337 departmental ones.
33. C.A.A: C.P.408. G25/635.
34. C.A.A: C.P.408. G24/77.35. Figures were collected from the Annual Public Service 
List. Inter-departmental promotions seem to have been 
little influenced by appeals. Less than a fourth of them 
in these years were the result of appeal decisions except 
in the Third Division in 1928-29 when 19 out of 26 were due 
to successful appeals.
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But the sullen resentment against those few 
promotions was more important in this period of low 
opportunity than the actual figures of inter-departmental 
promotions. The whole temper changed when the demand for 
good ment outran supply as during the war and post-war 
periods - when departmental heads gaily started ''pinching” 
men from others and officers generally preferred to change 
Bosses often.
We shall now proceed to study the reaction of the 
State services to the depression and their technique and 
practice of promotion during the inter-war years.
---o 0 o ----
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CHAPTER IX
THE STATE SERVICES DURING THE INTER-WAR YEARS
The public services of Victoria and New South 
Wales had, like the Commonwealth, passed through 
searching Royal Commission enquiries near the end of the 
first world war resulting in important changes in the 
latter and minor adjustments in the former, Eoth of 
them faced the problems of returned soldier preference 
and depression, A brief comparative account of their 
promotion practices is attempted against this background.
VICTORIA
We have already referred to the failure of the 
Victorian Government to implement the main recommendation 
of the Royal Commission to give the Public Service 
Commissioner full power over the service with undisturbed 
tenure during good behaviour.^ The Commission's 
observations on economy encouraged the lowering of the 
maximum for many posts below that of their class maximum.
The Victorian Public Service (Amendment) Act 
of 1919 merely consolidated the provisions of the 1915
Act on the subject of returned soldier preference in
recruitment and extended a further preference to them
2as regards promotion as follows:
1. Supra, p.165.
2, Section 2 of the 1919 Act. It subsequently became 
section 75 of the Public Service Act of 1928.
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If in the filling of any vacancy by promotion, an 
eligible officer who is a discharged soldier and whose 
record of naval or of military service is satisfactory, 
is an applicant, regard shall be had to such service in 
addition to any other conditions provided by law and the 
Commissioner shall give preference to such officer having 
due regard to the circumstances of each case and to the 
claims of other eligible applicants.
The provision called for a nice balancing of 
the war service of one officer against the merit, fitness 
and other qualities of another officer. The Commissioner 
settled for a flat two year addition to the seniority of 
the former - such addition to be granted only once. The 
legal advisers felt that this would not absolve the 
Commissioner from the duty of deciding each case on its 
merits. The Commissioner however, merrily continued 
his practice. Thus the Victorian promotion provision 
which appeared to give more preference to the returned 
soldier than that of the Commonwealth service, in 
practice gave less than the additional seniority they
gained in the latter service amounting to a number of
4years in some cases.
In recruitment Victoria did not commit the two 
blunders committed by the Commonwealth namely, too many 
modified entrance examinations and stoppage of youth 
recruitment. There was absolute preference for soldiers
3. (Vic). 35/752.
4. Supra, pp.245-6.
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in recruitment ''irrespective of age and in priority to
all persons whomsoever, except persons in the public
service" if they were competent to fulfil the duties of
5the respective position." According to the Regulations 
the soldiers were either to pass the same entrance 
examination to the Clerical Division or obtain pass marks 
in the required subjects in th* school-leaving 
examination or have passed a prescribed equivalent 
examination. Only twice was a modified examination held 
to let in soldier temporaries zo the Division. On the 
whole from 1921 to 1936, 458 soldiers entered the Clerical 
Division of whom 144 were soldier temporaries made 
permanent through a modified examination. In the same 
period 368 youths were recruited through the normal
ryentrance examination. There was thus no inundation of 
the service with soldiers as ii the Commonwealth. Of 
the Victorian soldier recruits 3'14 who entered through 
the normal examination or exemptions were prima facie of 
better quality than the Hmodif.e*d entrance" recruits to 
the Co m r r i onweal th.
5. V.P.S. Act 1915, sec.8. S*e also V.P.S. 1916
Report, p.16.
6. V.P.S. 1923 Report, p.4 am 1934 Report, p.15.
7. Figures taken and added fnm V.P.S. Annual Reports.
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While the Commonwealth was plumping for a 
highly detailed classification, Victoria shelved the 
recommendation of the Ross Commission of 1927 in favour 
of more classes with shorter ranges T,to permit of a 
classification being based on the relative valu.es of
..pwork. Instead, the class structure was simplified 
(see table) in the Public Service Act of 1929 so that 
the Professional and Clerical Divisions had nearly 
parallel classes at the lower end, for parallel levels
9of responsibility.
Table XII
Class Clerical Division Class Professional Division
IA £800 - 1000 per A £700 - 1500 per
annum annum
I £636 - 750 p .a.
II £504 - 600 p .a. E £528 - 650 p.a.
III £384 - 480 p.a. C £384 - 516 P • ft •
IV £264 - 372 p .a. D £264 - 372 p.a.
V £ 72 - 252 p.a. E £ 72 - 252 p.a.
(The bottom two classes correspond exactly. Thereafter 
the professional scales are wider reaching up to £1500. 
The clerical scales are narrower and stop at £1000 - 
since there was the Special Division above.)
There were no major changes in the procedures 
of promotion. As before, a vacancy was generally
8. Ross Report, p.84, recommendation 54. Wallace Ross, 
a well-known chartered accountant was appointed by 
the Victorian Government as a one-man Royal 
Commission to report on the Victorian Ptiblic Service 
in 1926.
9. The table reproduces schedules to the V,P.S.Act, 
1928.
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advertised, and applications forwarded to the head of the 
department (wherein the vacancy existed) who recommended 
a suitable officer. A non-recommended officer was free 
to appeal, to the Commissioner, who made the final decision. 
The Commissioner and the permanent head often sat 
together to interview appellants or applicants. The 
Commissioner had the power to recommend an officer either 
from the same department or another department and also 
try out officers in a new job for some time to test their 
ability.'^ This enabled him to carry out a good number 
of inter-departmental promotions.^"’1* The Royal 
Commissioner's recommendation in 1927 to delegate the 
power of promotion to the permanent heads with the 
Commissioner as appellate authority,^ was not ca.rri.ed 
out. It would not have made much difference anyway since 
the permanent head had the initiative in practice. The 
1929 Act repeated, the provision for the appointment of 
Inspectors already included in the 1912 Act. Only one 
was appointed in 1930 though his duties did not involve 
reporting on officers for promotion as in New South Wales.
10. V.P.S. Act, 1915, section 50.
11. In 1928 there were 21 inter-departmental promotions 
against 49 departmental promotions in the Clerical 
Division. In 1938, there were 18 against 63. There 
were fevr inter-departmental promotions in other 
Divisions. (Figures taken from the V.P.S. Promotion 
Register) .
12. Ross Report, p.67.
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There were no changes in the criteria of
promotion. The relevant sections of the Act remained
the same up to 1940 and so did the Regulations.
Promotion examinations could not be resuscitated to
serve as criteria. The Ross Commission repeated the
laments of the earlier Royal Commission of 1917 about
the removal of examination provisions from the Act as a
result of "the clamour of a comparatively small but
apparently influential section of the service” and
recommended a class test for promotion to each class
from the class below, the first test to be held before
1 3the officer attained 25 - to weed out ’passengers’.
This recommendation again was shelved. Promotion 
examinations had become a lost cause in Victoria and the 
eve of the depression was hardly the time to revive it. 
There is no need to add that the recommendation^^ to 
give more powers and longer tenure to the Public Service 
Commissioner was also shelved.
The Ross Commission also complained about the 
lack of essential administrative skill of many permanent 
heads and senior officers and recommended a steady increase
13. Ross Report, p.67.
14. Ross Report, pp.62-64,
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i n  t h e  e d u c a t i o n a l ,  s t a n d a r d s  f o r  t h e s e  p o s i t i o n s  w h i c h
s h o u l d  u l t i m a t e l y  b e  f i l l e d  b y  g r a d u a t e s  w i t h  a b r o a d
t r a i n i n g  i n  t h e  h u m a n i t i e s  As i f  i n  a n s w e r ,  t h e
V i c t o r i a n  P u b l i c  S e r v i c e  C o m m i s s i o n e r  c l a i m e d  i n  19 3 4
t h a t  t h e  s e r v i c e  d i d  c o n t a i n  a  g o o d  n u m b er  o f  a r t s
g r a d u a t e s  ( 7 8 )  b e s i d e s  2.8 i n  s c i e n c e ,  a l o n g  w i t h  22
l a w y e r s ,  44  m e d i c a l  m e n ,  118  a c c o u n t a n t s ,  1 2  e n g i n e e r s
16a n d  a  n u m b er  o f  g r a d u a t e s  i n  s u n d r y  o t h e r  s u b j e c t s .
1 7
S i m i l a r  f i g u r e s  w e r e  p r o d u c e d  i n  19 3 8  when t h e  
C o m m i s s i o n e r  c l a i m e d :  "The h i g h  s t a n d a r d  o f  e d u c a t i o n  
r e q u i r e d  f o r  a d m i s s i o n  to  t h e  p e r m a n e n t  s t a f f  o f  t h e  
p u b l i c  s e r v i c e  a n d  t h e  b r o a d  r a n g e  o f  q u a l i f i c a t i o n s  
p o s s e s s e d  by  so many o f f i c e r s  s h o i i l d  e n s u r e  a h i g h  d e g r e e  
o f  e f f i c i e n c y  i n  f u t u r e  d e p a r t m e n t a l  a d m i n i s t r a t i o n . M 
T i l l s  was c o m p l a c e n c y  o n  t h e  e v e  o f  t h e  s e c o n d  w o r l d  w a r .  
B u t  t h e  r a i s i n g  o f  t h e  e n t r y  s t a n d a r d  t o  s c h o o l - l e a v i n g  
l e v e l ,  t h e  l e s s  s t r o n g  i m p a c t  o f  r e t u r n e d  s o l d i e r  
r e c r u i t m e n t  a n d  t h e  go o d  p r o p o r t i o n  o f  h o m e -g ro w n  
g r a d u a t e s  i n  a  s m a l l  s e r v i c e  w i t h  p o t e n t i a l l y  l e s s  o n e r o u s  
t a s k s  made  s u c h  c o m p l a c e n c y  l e s s  d a n g e r o u s  t h a n  i n  t h e  
C o m m o n w e a l th .
1 5 .  Op.  c i t .  p p . 6 2 - 6 4 .
1 6 .  V . P . S .  1 9 3 4  R e p o r t ,  p . 7 .
1 7 .  V . P . S .  1 9 3 8  R e p o r t ,  p . 5 .
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The depression affected Victoria in much the
same manner as it did the Commonwealth and other States. 
But the Victorian Public Service Act had preserved the 
economy provisions introduced in the last century such as 
discretionary increments (subdivisional promotions).
As soon as the effects of depression began to be felt, 
the Victorian service was quick to cut down expenditure 
on salaries through the Public Service Payments Act of 
1930. The Act imposed a flat reduction of 4f$ on 
salaries below £260 per annum and of 15$ on salaries 
above. The Financial Emergency Act of 1931 made a more 
graduated reduction. The reductions were reduced by 
25$ in 1935 and removed the next year. The growth of 
the service was arrested in 1929, recruitment was 
stopped from 1.929 to 1933, and the numbers slightly 
reduced during the years from 1930 to 1934. Many 
vacancies were kept unfilled and. the number of promotions 
was also considerably reduced. The effect of the 
depression on the Victorian service is summarized in 
the accompanying table.
272
Table showing the growth of the Victorian Public Service
and the promotion coefficient during the inter-war years
(Compiled from figures in V.P.S. Annual Reports)
T a b l e X I I I
The strength The number Promotionof the service of Coefficient
Year at the promotions
beginning of during thethe year year
1920 3852 296 7.6
1921 3929 174 4.51922 3948 170 4.31923 4410 235 5.3
1924 - 314 -1925 4425 253 5.8
1926 4081 269 6.51927 4078 167 4.01928 40 53 121 3.01929 4106 ) 164 ) 4.0 )1930 4000 ) 55 ) 1.4 )
1931 - ) 104 ) - )1932-3 3852 ) 73 ) 1.9 )1933-4 3850 ) 143 ) 3.7 )1934-5 3893 248 6.41935-6 3944 204 5.2
1936-7 3965 188 4.71937-8 4149 181 4.41938-9 4493 158 3.5
N.B. The shockingly low promotion opportunity during thedepression years clearly stands out in the table,apart from the generally low opportunity throughoutthe inter-war years.
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NEW SOUTH WALKS
The Public Service Act of 1919 (based on the
Nason Allard recommendations of 1918) gave the mother
State a powerful Public Service board of three members
with tenure till retiring age, with additional powers for
the Chairman and provided Inspectors (on a statutory
18basis) for the exercise of proper control.
As regards returned soldier preference, the 
Public Service act was not amended as in the Commonwealth 
and Victorian services. The legal basis for preference 
in recruitment was the Commonwealth Returned soldiers and 
Sailors Employment Act of 1919 the principles of which 
the Board claimed to have followed even earlier.^ The 
earlier Board was strong enough to prevent the State 
Government from suspending youth recruitment - pointing 
out the long-standing evil effect of such suspension in 
1902.20 Very few special examinations were held for
soldiers and the first of them held in 1916 yielded few 
recruits to the clerical ranks, since most soldiers were
18. It was statutorily the most powerful Public Service 
r>oard in Australia and in practice too it has 
remained so, in the opinion of the writer.
19. N.S.W.P.S.B. 25th Report, p.13.
2C . Supra, p .178.
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unequal to "consistent indoor work."21 By 1920, about 
200 soldiers were recruited to the Clerical Division^ 
but not many thereafter. The impact of soldier 
preference was not strong on the New South '//ales service.
There was no preference in promotion according 
to the Returned Soldiers and Sailors Employment Act and 
no statutory concessions according to the Public Service 
Act regarding seniority or grade tests. But 1450 
officers had enlisted from the service (excluding the 
Education Department) and the Board had to ensure that 
they did not unfairly suffer "any loss of seniority or 
status by their absence at the war,"^3 Gf lack of touch 
with their departments. The Board dealt with such 
cases sympathetically in their discretion, ^ without any 
statutory modification of the definition of efficiency. 
Grade tests were modified in the case of disabled 
soldiers, without however altering the regulations.^ The 
policy of extending concessions by discretion instead of 
by statute avoided the build-up of vested interests.
21. N.S.W.P.S.B. 21st Report, pp.4-5.
22. Figures added up from N.S.W.P.S.B. 21st to 25th 
Reports.
23. N.S.W.P.S.B. 24th Report, p.19.
24. Ibid.
25. N.S.W.P.S.B. 30th Report, p.8.
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The effects of depression on the public 
service were much the same in New South Wales as in 
Victoria. The Public Service Salary Reduction Acts 
of 1930 and 1931 imposed graduated salary cuts on all 
service salaries and it was not till June 1937 that 
they were r e m o v e d . C o l o r  was lent to depression 
politics by the legendary Lang, Premier of the State 
but that is part of political history.
Classification
It is Impossible to give a simple 
coherent picture of the grade structure, since no less 
than five different methods of fixing the salaries of 
posts operated at various levels of the service. The 
diagram overleaf summarises approximately the position 
from July 1927 till early 1939 in the Clerical 
Division.
25a. N.S.W.P.S.B. 40th Report, p.ll.
276
Salaries of positions above the career range were fixed 
for each individually. There was no common set of 
grades at that level.
Salaries were determined (a) up to £525 by Salaries 
Committees consisting of a representative of the Board, 
the department, and the officers every two years (P.S. 
Amendment Act 1922 section 3): (b) up to £750 by the
Industrial Commission (N.S.W. Industrial Arbitration 
(Amendment) Act 1926): (c) up to any level by the Board
independently (Public Service Act 1919 section 15.) or 
(d) agreement with the associations (P.S.Amendment Act 
1922 section 3.1). The last provision was the most 
useful; it was widely used in this period and even more 
in the post-war years.
Seventeen year auto- 472 
matic career range 453 
awarded by the N.S. 441 
W. Industrial 429 
Commission in July, 405 
1927 (N.S.W. 393 
Industrial Gazette, 387
Vol.31, pp. 1032-7) ----
Progression up to 369 
the seventeenth 357 
year independent 337 
of the occurrence 317 
of a vacancy - 297 
subject to the 277 
passing of grade 253
tests. Salaries ----
are given as in 210 
1939 to the near- 175 
est Australian 140 
pound. 105
Higher Grades examination.
Grade test 119 to be passed 
for further progression.
adult) Grade test 116 to be 
salary) passed for further 
progression
Entrance point at the inter­
mediate certificate level.
N.B: The Board protested against the automatic range
year after year without success. In 1939, by 
agreement with the Association, it was converted 
to a ten year scale at the 119 grade test level 
the rest being covered by two grades I and II.
2 7 7
T h e r e  was no I m p o r t a n t  c h a n g e  i n  p r o m o t i o n
p r o c e d u r e  i n  1 9 1 9 .  M aso n  A l l a r d f s r e c o m m e n d a t i o n  t o
h a v e  p r o m o t i o n s  h a n d l e d  by  an  i n s p e c t o r i a l  c o m m i t t e e  a n d
26d e p a r t m e n t a l  c o m m i t t e e s  was n o t  c a r r i e d  o u t ,  b u t  
I n s p e c t o r s  w e r e  a p p o i n t e d  u n d e r  t h e  1 9 1 9  A c t  w i t h  p o w e r s  
d e l e g a t e d  b y  t h e  B o a r d ,  The d e p a r t m e n t a l  h e a d  i n f o r m e d  
t h e  B o a r d  o f  a v a c a n c y  w i t h  t h e  name o f  a s u i t a b l e  
o f f i c e r ,  w h e r e u p o n  t h e  B o a r d  h a d  t h e  m a t t e r  e x a m i n e d  an d  
r e p o r t e d  o n  b y  a n  I n s p e c t o r  a n d  t h e n  made t h e  f i n a l  
r e c o m m e n d a t i o n .  T h i s  was t h e  p r o c e d u r e  e a r l y  i n  t h e  
c e n t u r y  t h o u g h  t h e  I n s p e c t o r  t h e n  h a d  no  s t a t u t o r i l y  
d e l e g a t e d  p o w e r .  The i n i t i a t i v e  w h i c h  h a d  p a s s e d  on t o  
p e r m a n e n t  h e a d s  a c c o r d i n g  t o  M ason  A l l a r d ,  was n o t  
a l l o w e d  t o  s l i p  b a c k ,  t h a n k s  t o  h i s  s t r i c t u r e s .
An i m p o r t a n t  c h a n g e  came i n  1929  when t h e  l o n g  
a g i t a t i o n  o f  t h e  P u b l i c  S e r v i c e  A s s o c i a t i o n  f o r  some 
f o r m  o f  p r o m o t i o n  a p p e a l s  b o r e  f r u i t .  I n  1 9 2 8 ,  t h e  
B o a r d  w e r e  f e e l i n g  t h a t  t h e y  c o u l d  no l o n g e r  h e l p  m a k i n g  
some c o n c e s s i o n / 7 T hey  d i s c u s s e d  t h e  m a t t e r  w i t h  t h e
2 6 .  S u p r a ,  p . 177 . P r o b a b l y  i t  was c o n s i d e r e d  t o  b e  
c u m b e r s o m e ,
2 7 .  The B o a r d  m i g h t  h a v e  f e l t  a  c o n c e s s i o n  i n  t i m e  i n  t h e  
f o r m  o f  p r o m o t i o n  c o m m i t t e e s  m i g h t  s a v e  them f ro m  t h e  
m o re  u n d e s i r a b l e  i n d e p e n d e n t  a p p e a l  b o a r d  d e m an d e d  by  
t h e  A s s o c i a t i o n .  P r o b a b l y  t h e y  w e r e  a f r a i d  o f  t h e  
m e r c u r i a l  L a n g  co m in g  t o  p o w e r  a g a i n  a n d  g r a n t i n g  
s u c h  an  appea l ,  b o a r d .
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Association representatives and both finally settled for
a promotion committee system which would review
promotions before they were made. The Chairman of the
(annual conference of the) Public Service Association was
28jubilant both about the concession and the form it took.
He felt that getting a review before a promotion was 
finalised, avoided tension and soreness which were always 
involved in a review after the event. The relevant 
section of the Public Service Act and the regulations 
thereon were discussed with the Association in detail and 
agreed upon before they were presented to the State
pqParliament. ' Section 8 of the Public Service 
(Amendment) Act of 1929 provided that when any officer 
other than the next senior officer in the "department” 
was recommended for promotion to a vacancy in a 
department within an annual salary of £750, the Board 
should refer it to a promotions committee. Each such 
committee was to consist of -
(a) The permanent head of the department in which 
the proposed promotion is to be made, or an 
officer nominated by him;
(b) An officer’s representative who shall be an 
officer of the division in which the position 
to be filled is classified and ’who shall be 
selected by or on behalf of the employees of
28. Red Tape December 1928, pp.279-282. 
29 . (H.S.W.) . 30/2462.
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that division in the manner prescribed;
(c) an officer to be nominated by the other members 
of the committee or (failing agreement by them) 
by the Board.
The committee was to inquire into the claims of all
officers to be passed over and report to the Board/ In
30the Regulations made under the Act’' the method of 
choosing the employee’s representative was laid down.
The permanent head or his representative was to call the 
promotion committee within 14 days after its constitution 
by the Board. If the two representatives did not agree 
on the third member the Board was to nominate one within 
ten days. The permanent head or his nominee was to 
preside. The committee could interview affected officers 
if necessary and call for information from the department. 
It was to report to the Board within 14 days after the 
meeting.
Seniority for this purpose (a) was based3’1' on 
salary, the officer in receipt of the higher salary being 
senior and in case of equality the one who had received 
it for a longer period, and (b) was confined to a 
particular section (of similar posts) in the Ministerial 
department to which the officer belonged, This small 
section was called a "department " in terms of section 8 
of the Act. There were more than fifty such "departments"
30. N.S.W.P.S.Regulations, 1932, reg.51-53.
31. Op. cit. reg.49.
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i n  t h e  s e r v i c e ,  some o f  them c o n t a i n i n g  b a r e l y  a dozen 
p o s t s .  The B o a r d ’s r e a s o n  f o r  i n s t i t u t i n g  such  
s e c t i o n a l  s e n i o r i t y  was t h e i r  f e a r  o f  th e  unmanageable  
number o f  r e f e r e n c e s  t o  com m it tees  t h a t  m ig h t  be  l e g a l l y  
n e c e s s a r y  i f  s e n i o r i t y  l i s t s  were any w i d e r .  In  th e  
C l e r i c a l  D i v i s i o n  a lo n e  i n  many c a s e s  a h u n d red  and odd. 
s e n i o r s  m igh t  have  to be p a s s e d  o v e r  i n  a sm a l l  M i n i s t e r i a l  
d e p a r t m e n t ,
Sven as i t  was,  t h e r e  were many d e l a y s .  The 
B oard ,  w h i l e  s a t i s f i e d  w i th  the  g e n e r a l  work ing  o f  t h e s e  
c o m m i t t e e s ,  was a l r e a d y  w o r r i e d  a b o u t  d e la y s  i n  1932
when o n ly  37 c a s e s  were r e f e r r e d  to  them i n  t h e  p r e v i o u s
32y e a r , 1 In  1937 th e  Board was c o n c e rn e d  o v e r  t h e  l e g a l  
n e c e s s i t y  t o  r e f e r  many p ro m o t io n s  to  com m it tees  even  
when the  s e n i o r  o f f i c e r s  were n o t  i n t e r e s t e d  i n  th e  
p a r t i c u l a r  p o s i t i o n .  They u r g e d  an amendment o f  t h e
Act t o  a v o id  t h e s e  n e e d l e s s  r e f e r e n c e s .
The Board was f u r t h e r  w o r r i e d  when the  
com m it tees  u p s e t  what a p p e a re d  to  them a good c h o ic e  i n  
f a v o u r  o f  t h e  s e n i o r  m e d i o c r i t y .  The com m it tees  demanded 
s p e c i f i c  p r o o f s  o f  f i t n e s s  from d e p a r t m e n t s .  The Board 
n a t u r a l l y  a rgued  t h a t  f i t n e s s  c o n s i s t e d  o f  " p e r s o n a l
32.  N .S .W .P .S .B .  3 6 th  R e p o r t ,  p . 1 5 .
33.  N .S .W .P .S .B .  42nd R e p o r t ,  p . 1 6 .
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qualities and disabilities - matters that might not be 
proved by evidence before a promotion committee.
They also naively confessed that no record was kept of 
the officer’s fitness or failings because it would be 
"depressing"! It was thus the same story - of any form 
of promotion appeal insisting on specific proofs of 
fitness (which were not available in the absence of staff 
reporting) or the senior’s unfitness, and consequently 
making it difficult to pass over a senior mediocrity.
The Public Service (Amendment) Act of 1929
made an important change in the criteria of promotion.
Section 7 of the Act categorically stated that in all
cases special fitness should override seniority thus
extending the criterion which applied only to the Special
Division to other Divisions also. The former confusion
35of combining seniority and fitness was thus mitigated.
The same section deleted the earlier clause on departmental, 
and extra-departmental officers and instead gave a clear 
preference to the departmental officer. There were 
probably no startling effects in the wake of these 
legislative changes. Fitness was becoming an important
34. N.S.W.P.S.B. 41st Report, p.18.
35. The Crown Employees Appeal Board, has however held 
that fitness and seniority have to be balanced and 
special fitness is different from superior fitness.
See infra, p .460 .
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consideration for the higher positions, but in the case 
of other positions the promotion committees effectively 
deterred any overenthusiastic courtship of it. The 
departmental officer enjoyed a better chance for a 
vacancy in his department even before the Act admitted 
it.'^ We have referred to the three promotion 
examinations in the classification table. The grade 
tests*-^ under Regulations 116 and 119 were chiefly 
intended to test the proficiency of officers in clerical 
accomplishments and departmental knowledge and had 
crystallised into their present form in the twenties.
The former included such subjects as Correspondence, 
Precis, Elementary Eookkeeping, Handwriting, Office 
methods and Departmental Procedure. This test was held 
annually and any officer with twelve months ? service 
before the examination could sit. The second, grade test 
(under Regulation 119) was slightly more difficult though 
the list of subjects was very much the same. It was 
slightly different for different departments. Any 
officer who had passed the first grade test could sit the 
second after a lapse of two years. There was however, 
only one grade test for the Professional Division, at
36. That is what old timers in the JN.ö.w. service tell 
m e .
37. These tests are described in regulations nos.116 
and 119 and have generally come to be known by 
these numbers.
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about the level of the Kegulation 116 test. rromotion 
however, was dependent on the final approval of the Board 
in all cases - on their being satisfied as to the good 
conduct and efficiency of the officer.
We have already traced the evolution of the 
Higher trades examination from the original concept as a 
general test of administrative potential to being chiefly 
a measure of departmental knowledge and expertise.^8 The 
general nature of the examination remained the same during 
the inter-war years. A few more departmental groups of 
subjects were included in the list of alternatives, 
swelling the number to sixteen. The professionals had, 
as before, their own Higher Grades examination.
Exemptions were, as earlier, allowed to holders of degrees 
and recognized diplomas, though professional graduates 
might be asked to sit for a departmental paper in addition.
The thirties were a period of soulsearching 
in the Australian public services, owing to the 
criticism of University dons, the Ross Commission, and the 
British Economic Mission^ on the lack of general
38. Supra, pp. 171-73.
39. (British} Economic Mission Report, p.3.
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education in Australian administrators* So, in 1937, 
the N.S.W.Public Service Board set up a cammittee of 
senior officials and a service representative to review 
the whole scheme of promotion examinations.40 A 
historical note prepared by the committee traced how the 
original purpose of the Higher $rade examination, to 
select men of general administrative ability from all 
departments, was lost through the option allowed not to 
sit for the general papers and how official opinion and 
inertia kept it that way. The examination maintained 
some sort of a barrier and demanded at least a high level 
of departmental knowledge and technical competence but 
its real purpose should be to test administrative 
potential. Examption was granted to graduates,
in the belief that University students develop 
through their studies, habits and methods of approach to 
problems which are in themselves an essential preparation 
for administrative duties - in other words, it is not 
the subject matter studied but rather the method of study 
that provides the qualification.
The object of the examination, as Professor Bland put it 
was to provide f,an adequate supply of officers # 1 0  by wide 
reading or special knowledge were capable of dealing with 
the varied problems arising in those positions.”
The committee therefore, recommended an
40. The story in the next three paragraphs is based 
on (N.S.W.). 57/7472.
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examination in four groups of general subjects (without 
option) namely (a) Social and. Political problems, (b) 
Economics and Finance, (c) Public Administration, and 
(d) Australian problems - along with a list of selected 
reading for each subject. The service representative 
on the committee while in favour of a general examination 
was against the scheme of four subjects with no choice 
and submitted a dissenting report. The Board accepted 
the majority report in substance and the new Regulation 
122 of 1938 prescribed the four subjects recommended as 
compulsory for the Higher Grades examination. Exemption 
was however, allowed to officers of the Audit Department 
in three of them (except Economics and Finance) if they 
had completed the Institute of Accountants examination.
The usual exemption for graduates was retained. The 
Association however continued to press for a more 
departmental examination for some years without success,4^
The committee felt that the lower grade tests 
too needed an overhaul.^ The tests should, they said, 
produce not merely departmental empiricists but officers 
with "some reliable foundation of disciplined thinking as 
a guarantee of success in the senior positions of the
41. (N.S.W.) . 56/1903.
42. (N.S.W.). 37/7472.
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service." Professor Bland felt that tests 116 and 119 
tended to be similar. He recommended that 116 be more 
generalized, with subjects like General Knowledge, 
Correspondence, Precis, Business Principles, Book-keeping 
etc. along with a departmental paper, while 119 could 
shed Precis and Summarizing but include Elementary- 
Accounts and the Theory of Scientific Management. The 
Board did not accept these alterations _in toto; the 
Regulation 116 test was made slightly more general while 
that under Regulation 119 remained as departmental as 
before. The number of sittings was restricted to tv/o 
in the case of 116, with an additional mercy sitting 
for 119. The tests were to be held annually in both 
cases .
Comparisons
The great depression was the key phenomenon 
of the two decades between the two world wars. As we 
have already seen, it forced all the Australian 
Governments into drastic economies. But it had some 
other important long-term effects on the public services.
The first of these was the embitterment of 
unionists in the service and the country at large and 
their resultant grim determination never to let it happen
287
again. This determination was the foundation on which
public service associations and outside trade unions
built up their strength during the second world war,
making full use of the great demand for manpower.
Association activity was more manifest during the
depression period in New South Wales and the Commonwealth
in demands for promotion appeals as well as in other
ways. But in Victoria, the old budget balancing
tradition got its second wind with the rise of the
Country Party. To this tradition the Party added its
own peculiar creed of limiting the number of public
servants. The Party*s emergence and importance in
Victorian politics led to many years of low opportunity
in the service and the long Premiership of Duns tan is
remembered in Victorian Public Service Association
4circles as the darkest period of service history.
The traditions of Ministerial control of public
43. The April and July issues in 1939 of the V.P.S.J. 
contain articles and cartoons illustrating the 
lack of opportunity and stagnation in the 
Victorian service for many years and the way it 
was shunned by youths. Though a Victorian Labour 
party had emerged and even formed two Ministries 
in this period with the support of Independents 
(a short-lived one in 1924 and a longer-lived one 
under E.J.Hogan from December, 1929 to May, 1932) 
it had no strong effect on the Victorian 
tradition of public economy unlike its 
counterpart in New South Wales. This might have 
been due to jits • accession to power during the 
depression and its reliance on the support of 
independents.
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service economy, of refusing to deal with the
Association, and of rejecting any recommendation to give
controlling power over the service to the Commissioner,
continued merrily during the inter-war period. But the
accumulated bitterness of years made the Victorian
Public Service Association uncompromisingly militant in
44the early years of the second World War.
The second effect was the slow change in the 
concept of efficiency and administrative ability owing 
to the acceptance of Keynesian doctrines of Government 
control of economy and the consequent rise of the new 
caste of Australian Brahmins, the economists. Once the 
value of graduates in Economics was recognized, it paved 
the way for the general arts graduate to get into the 
service. This trend was helped by two other factors.
The British Economic Mission, the Ross Commission in 
Victoria, writers and University dons had passed unkind 
remarks on the lack of education among top administrators 
and called for the use of graduates in the public 
services. Preferential recruitment of returned soldiers 
had blocked the old source of supply of administrators 
(namely bright school-leaving youths trained in the
44. Infra, pp.324-29
service) particularly in the Commonwealth service. As 
a result of all these factors, the dykes were opened 
cautiously to let in graduates. The Commonwealth 
amended its Public Service Act in 1933 to provide for 
ten percent of the annual vacancies in the Third 
Division to be filled by graduates; Victoria had passed 
her University Act as early as 1923 to provide five 
free places for her public servants to take a degree and 
reeled off her list of home-grown graduates in the late 
thirties; and New South Wales changed the content of 
her higher grades examination in 1938 to make it more 
general. The concept of basic general ability as 
against a specific skill or experience had begun to take 
root. The second world war which came at the end of 
this period helped the concept to grow, for the new and 
unforeseen tasks of the war period demanded more of 
general ability and inventiveness and less of experience.
We shall proceed in the next Chapter to study 
the vicissitudes of the three services as they passed 
through the Armageddon.
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CHAPTER X
THE SECOND WORLD WAR AND THE BAILEY REPORT.
The second world war was the greatest single 
influence for change on Australian public service 
management. ‘This is true of many other facets of 
Australian life as it is true of many other public 
services in the world. We have no space here to 
consider the myriad changes it wrought in the Australian 
economy, constitutional set-up, party politics and trade 
unionism even though many of them were indirectly 
relevant to the changes in the public services. All 
that we can do is to consider the direct impact of the 
war on the services of the Commonwea.lth and the larger 
States against the background of these transformations. 
We shall consider first the general effect of the 
demands of the war on civilian administration in the 
Commonwealth and State services, secondly, the work of 
the Bailey Committee which recommended important 
changes in promotion procedures in the Commonwealth, and 
thirdly, the new public service legislation in New South 
Wales and Victoria.
To start with a few commonplace facts,
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Australia entered the war against Germany on the 3rd 
September, 1939 with R.G.Menzies as Prime Minister but 
it was the entry of Japan into the war in 1942 that 
plunged Australia into a total war. In the meantime, a 
Labour Ministry under John Curtin had taken over early 
in October, 1941 and Labour remained in power till the 
elections of 1949.
The total nature of the war meant Government 
control of almost every aspect of life and an increase 
in the work of governments both of the Commonwealth and 
of the States.1 Existing departments were expanded, 
new departments and new instrumentalities were created. 
In the Commonwealth service alone, seventeen new 
departments were created. Some of these were created 
by splitting the older departments - as in the case of 
the old Defence Department, which gave birth to the 
departments of the Army, Navy, Air, Munitions, Supply, 
Aircraft Production, Defence Co-ordination and Home
1. The account of civil administration during the war is 
based heavily on the following volumes in the Official 
history of the second World War namely Hasluck, Paul, 
The Government and the People, 1952, and Butlin, J.J., 
War £conomy, 193h. I have refrained from supplying 
page references for each sentence. The general 
background information is drawn mainly from Shaw, 
A.G.L. The story of Australia, 1954, chapter 16, and 
Greenwood, G.(Ed.), Australia - a Social and 
Political History, 1955, chapter VItI.
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Security, Some were new, like the Department of Labour 
and National Service. Many new control functions were 
handed over to new branches attached to old departments 
such as the Prices Branch and the Division of Import 
Procurement in the Customs Department. A large number 
of new agencies, Boards and Committees were also created, 
some with a large staff. Thus the government sector 
alone had expanded immensely, to say nothing of the 
private sector and the supreme demand of the armed forces 
for recruits.
All this required men of all sorts, skilled and 
unskilled, raw and experienced, young and old, men and 
women, and demanded the most careful husbanding of 
Australia's limited manpower. The small Manpower 
Committee of 1938, gave place to the new Department of 
Labour and National Service in October, 1940, till the 
Manpower Directorate took over this all important matter 
In June of the next year.
As a result of the competition for manpower, the 
value of men In all walks of life and particularly in the 
public services had increased tenfold and the demand for 
men of skill, ability and particularly administrative
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potential had indeed shot up a hundredfold. This 
general change in values in sharp contrast with the 
depression years is most important to our enquiry.
Secondly, "competition for bulk manpower” 
increased the general strength of labour and trade unions 
by leaps and bounds. The unions were determined that 
current sacrifices should be equal and that the depression 
should not be repeated but when danger threatened 
Australia itself, they were prepared to accept many 
restrictions under a Labour Government. The advice and 
co-operation of their leaders were actively sought in 
many wartime organizations such as the Trade Union 
Advisory Panel and the Manpower Directorate. As a 
corollary to all this, the strength of public service 
associations increased steeply in all the three services 
studied here. The confident tone of association 
activity was reflected in the pages of the Federal 
Public Service Journal, Red Tape, and the Public Service 
Journal of Victoria. Concessions were won in all the 
three services. In Victoria, the dormant and even 
despised association had grown strong enough to 
"negotiate" with the State Cabinet on the new Public
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Service Act and placed a service representative on the 
Public Service Board itself; the Commonwealth service 
got its Bailey report; and the New South Wales 
employees got the Crown Employees Appeal Board.
THE COMMONWEALTH PUBLIC SERVICE
Let us first consider in greater detail the
effect of all the wartime factors on the Commonwealth
Public Service. The first strain of the war on the
2Commonwealth was on staffing, " aggravated as it was by 
the cessation of appointment of suitable recruits during 
the depression years.^ The strain grew heavier as the 
war activities and the number of departments increased, 
and was most heavily felt after Japan entered the war in 
1942. At the same time some of the potentially useful 
youths in the service were enlisting. More than a 
thousand permanent officers enlisted before the end of 
1940; the number swelled to 2081 by October, 1941; by 
1942 the situation was controlled by the Manpower 
Directorate; still, 7808 officers had enlisted by the 
end. of 1945.2 *4
2. C.P.S.B. 17th Report, p.l.
5. Supra, pp.247-55.
4. F.P.S.J. Vol.22, No.9.
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The strained staff situation forced the Board 
into both remedial and palliative measures. The 
Commonwealth service became in practice the single unit 
it had always claimed to be in theory. Every effort 
(according to the Board) was made by inter-departmental 
transfers and other staff adjustments to utilize 
available officers to the best advantage/ The amount 
of inter-departmental movement then cheerfully accepted 
would have staggered authorities a decade previously. 
Owing to the demands for trained officers, thousands of 
them were asked to act in more responsible positions - 
’’with the result that in some sections of the service, 
few officers were actually occupying their normal
S'
positions '!. ° No record was kept of these thousands of
acting promotions and appointments by the depleted staff 
of the Board. A good officer with a decade of service 
remaining in his substantive appointment during the war 
years was an exception indeed. Besides developing 
internal mobility, good officers were borrowed from the 
State services, as well as from business and industry. 
This large scale cross-fertilisation (inter-departmental,
5. C.P.S.B.17th Report, p.l, 18th Report, p.l, and 
19th Report, p.l.
6. C.P.S.B.17th Report, p.l.
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inter-service and even with industry) coming after the 
inbred barrenness of the earlier decade, left a lasting 
mark on the promotion process. The suspicion of the 
intruder gave place in many departments to an active 
scouting for and "stealing" of extra-departmental talent.
War administration required positive planned 
action instead of interpretation of regulations and 
departmental tradition and mere experience was of little 
use in facing entirely new tasks. The concept of 
efficiency had to change accordingly. Inventiveness, 
planning and other components of managerial skill assumed 
superiority over experience. The small leaven of 
positive planners admitted into the service as 
economists in the thirties had already initiated this 
tendency. The war, by challenging the isolation and 
safety of Australia forced the service to accept a new 
concept of efficiency. 'The brilliant outsiders who 
rallied to help the service out of its war-time 
difficulties were promoted and placed in important 
positions and the Clerical Association which protested 
against the cold neglect of the experienced insider was
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politely told by the Labour Prime Minister that wer
7administration required a "different" mode of selection.
The problem of preserving the promotion rights 
of officers absent on war service arose as early as 1940. 
Many of them were likely aspirants to vacancies to which 
promotions were made but could not lodge their appeals 
personally. The Public Service Act was amended in that 
year to enable the Board to consider them as appellants
oin respect of all suitable vacancies. This involved a 
great deal of work and in a number of cases, absentee 
officers were promoted on such appeal. As more and more 
officers enlisted, such appeal work became impossible to 
cope with by 1942. The Board had to restrict the 
number of permanent promotions to the minimum. Anyway 
by that time the whole service had become an "acting" 
service; the permanent officers were mostly "acting" in 
various higher capacities in "uncreated" positions; their 
own former positions and basegrade positions, were filled 
by "temporaries" - women and older men.
The procedure for promotions as well as for
7. P.P.S.J. Vol.21, no.l, Many issues in Vol.19 and 
Vol.20 contain protests against advancement of 
outsiders. It is also interesting to note that many 
of these "differently" selected outsiders were 
absorbed in high positions in the service in the 
immediate post-war period.
8 . G.P.S.B. 17th Report, pp.1-2.
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a p p e a l s  r e m a i n e d  t h e  s am e .  The f i g u r e s  f o r  t h e  war
9
y e a r s  a r e  s u m m a r i z e d  i n  t h e  f o l l o w i n g  t a b l e .
T a b l e  XIV
T o t a l Number P r o - Number A p p e a l s % o f S u c e s s -
s t r e n - o f  p r o -  m o t - a p p e a l a l l o w - f u l App e a l  s
Y e a r  g t h  o f v i s i o n -  i o n - e d ed ( # b a s e d  on
t h e a l  p r o -  c o - a g a i n - o f  a p - e q u a l S u p e r -
s e r v i c e m o t i o n s  e f f - s t r e a l s ) e f f i c - i o r
i c - ( an d i e n c y e f f i c -
i e n t a s  # a n d i e n c y
o f  p r o - s e n i -
mo t - o r i t y
i o n s )
1 9 3 9 -
40 3 4 , 2 0 1 2 , 1 0 0 6 . 1 $ 897 166
( 4 2 . 7 1 $ ) ( 1 8 . 5 1 $ )
O00 20$
1 9 4 0 -
41 3 6 , 1 9 2 2 , 8 5 7 8 . 1 % 948 203
( 3 3 . 1 8 # ) ( 2 1 . 4 1 $ ) 90$ 1 0 $
1 9 4 1 -
42 - - no r e p o r t  s u b m i t t e d - -
1 9 4 2 -
43 3 8 , 1 0 8 1 , 5 4 9 4 .1 % 531 170
( 3 4 . 2 8 # ) ( 3 2 . 0 1 $ ) n o t s u p p l i e d
1 9 4 3 -
44 3 8 , 7 6 0 1 , 4 4 5 3 . 7 % 451 124
( 3 1 . 2 1 # ) ( 2 7 . 5 $ ) it tr
The t a b l e  shows t h a t  p r o m o t i o n s  w e r e  c o n s i d e r a b l y  
r e s t r i c t e d  f r o m  1 9 4 2 ,  t h e  p r o m o t i o n  c o e f f i c i e n t  f a l l i n g  
t o  l e s s  t h a n  h a l f  t h e  v a l u e  f o r  e a r l i e r  y e a r s .  The 
p e r c e n t a g e  o f  p r o m o t i o n s  a p p e a l e d  a g a i n s t  and t h e  
p e r c e n t a g e  o f  s u c c e s s f u l  a p p e a l s  show ed  l i t t l e  c h a n g e  and  
a s  u s u a l ,  e i g h t y  p e r  c e n t  o f  t h e  s u c c e s s f u l  a p p e a l s  w e r e
9 .  Based,  o n  C . P . S . B .  A n n u a l  R e p o r t s ,  1 6 t h  t o  22nd
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based on seniority and equal efficiency.
In 1940 the Board raised the question of 
preference to returned soldiers of the current war, 
pointing out its disastrous effects after the previous 
war, involving suspension of youth recruitment. A
committee of senior officials was appointed to inquire
10into it. Their report, after detailing the bad effects 
of preference on service efficiency in the foregoing 
decades (which we have referred to in an earlier 
chapter),'  ^ found that they could not in fairness 
recommend any change in concessions regarding age, medical 
fitness or definition of eligibility. They felt that 
much harm could be avoided if preference was coupled with 
the same entrance examination standards for all and a 
reservation of fifty per cent of the annual recruitment 
to school-leaving youths.
These recommendations were overshadowed by the 
subsequent total war after 1942. The Reestablishment 
and Employment Act of 1945 covered the whole field of 
employment including State services and private business 
and extended preference in recruitment to any position 
subject to statutorily prescribed entrance qualifications
10. C.A.A: 0.P.408. G39/96.
11. Supra, pp.245-53.
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tout none in promotion. The problem of reconciling 
youth recruitment with soldier preference never arose as 
such in the expanding services of the States and 
Commonwealth of the post-war periodlla and the 
difference in quality between youths and soldiers was 
less marked since a total war made soldiers of the best 
talent in the country and returned soldier training and 
scholarships Improved their quality.
The Bailey Committee
The long agitation for a review of 
promotion appeal procedures bore fruit in December 1943, 
when the Prime Minister, John Curtin, appointed a 
Committee to investigate the question. The Labour 
Party was vaguely committed to review this matter; the 
growing power of unions and the contribution of public 
servants to the war effort prepared the ground for such
11a. On the recommendation of the Enquiry Committee the 
Government instructed the Board to reserve 50% of 
the Third Division vacancies for youths who were so 
few and so hard to get during the early post-war 
years that the Board had to recruit over 3000 
returned soldiers as against 863 youths from 1945-8. 
(C.P.S.B. 24th Report, p.13). This was not due to 
preference but the compulsions of staff shortage and 
the Board admitted in 1951 that returned soldier 
recruitment saved the service from a serious 
breakdown. (C.P.S.B. 27th Report, p.6). Prom 1951 
onwards youth recruitment steadily increased till it 
exceeded soldier recruitment in 1956. The total 
number of youths and soldiers recruited from 1951- 
52 to 1955-56 was 3126 and 2203 respectively.
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a review; and the end of 1943 when the advance of
Japan had been arrested, provided a suitable respite
and occasion.
The Committee consisted of:
and
Mr . F .0• 
Mr. L.S,
Mr. R.W.
Mr. J.V.
Mr. T.B.
Mr. A . V .
Mr. F.J.
Thorpe, Public Service Commissioner 
Jackson, Commonwealth Commissioner of 
Taxation
Hamilton, Acting Deputy Director, Posts 
and Telegraphs, New South Wales 
Dwyer, General Secretary, Amalgamated 
Postal Worker’s Union of Australia 
Goodall, General. Secretary, Professional 
Officers’ Association 
Langker, General Secretary, Commonwealth 
Public Service Clerical Association, 
Secretary, Council of Commonwealth 
Public Service Organisations 
Webb, General Secretary, Postal Tele­
communications Technicians Association.
Professor K.H. Bailey (Professor of Public Law, University
of Melbourne} constitutional adviser to the Commonwealth
Government, was appointed Chairman. When Mr. Hamilton 
died in September, 1944, his place was taken by Mr. J. 
Malone, Deputy Director, Posts and Telegraphs, New South 
Wales.
The Committee were asked to find out whether any 
change was desirable regarding (a) the basis of selecting
lib. Prime Minister Curtin was not happy about having
such an enquiry during those hectic days, but he was 
persuaded by Commissioner Thorpe.
12. B.R.2. The material for a number of pages hereafter
is a summary of the Bailey Committee Report. It is 
hereinafter referred to as B.R., with a number 
indicating the paragraph.
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officers for provisional promotion and for temporary-
duty in higher positions; and (b) the provision of
appeals against provisional promotions and against
1 ^selection for temporary higher duties. The Committee
had no power to take evidence on oath. The 
association and official sides were, however, well 
represented on the Committee itself. Twenty-two 
service associations and independent organisations like 
the Institute of Public Administration submitted their 
views. The various Departments readily co-operated in 
furnishing facts, views and statistics. The Committee 
were in close touch with many permanent heads and senior 
officers, and made a study of public service legislation 
and procedures in the different States of Australia, New 
Zealand, Canada, South Africa, Great Britain and 
America. There was no dearth of relevant material 
before the Committee, though the actual staff position 
in the Board and departments did, in the writer's 
opinion, restrict the extraction of relevant statistical
13. B.R.l.
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information.44
±n their report, after describing the 
divisional structure of the service and current 
promotion procedures, they discussed the basis of 
promotion and found that all permanent heads were agreed 
on relative efficiency as the only foundation of a sound 
promotion system and administration.4"' The Second and 
Third Division organizations such as the C.P.S. Clerical 
Association and the professional Officer’s Association 
agreed with this even apart from considerations of 
administrative efficiency. They felt that they 
should not retard the advancement of their more 
efficient and qualified members. On the other hand, the 
Fourth Division associations, chief among which was the 
Amalgamated Postal Workers’ Union, felt that in well- 
defined manual repetitive operations there were few 
opportunities to show special merit in performance.
14. For example detailed statistical information 
regarding promotions and appeals at various salary 
levels would have indicated the high incidence of 
appeals at certain levels. Figures of future mass 
retirements of top officers in some departments would 
have alerted the Committee on the urgency of 
extending the definition of efficiency to cover 
further promotability. (B.n..54-63.) The figures 
they actually gave in the appendices were mostly 
from the Board’s Annual Reports and did not go very 
far .
15. B.R. 24-29. ^Part XI - Division A).
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Merit in such cases was merely ''discovered/', even if 
it was not simple favouritism. The choice of the 
senior among equally competent officers not only would 
avoid errors of judgment, hut restore general morale, 
team spirit and overall staff efficiency which were 
impaired by the selection of a junior.
We have already referred to this line of
16argument of the A.P.W.U. in an earlier chapter.
The division of interests between the top Divisions 
whose work called for exercise of judgment and the 
Fourth Division with its predominantly manual 
repetitive work, was already brewing in the twenties 
and thirties, when the former wanted stiffer tests for 
entry into their ranks from below. The fairly long 
Australian honeymoon when Smilesian heroes from the 
General Division provided more than half the material 
for the best places in the higher Divisions, when the 
education of telegraph messengers was a pre-occupation 
of the first Commissioner and when "caste" distinctions 
were anti-Australian - was coming to an end. The sharp 
difference in attitudes between the industrial civil 
service and the civil service proper which had emerged 
in all other countries, was making its appearance in
15. Supra, chapter VIII, pp.59-60.
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Australia. The Marxian distinctions between the t5mid 
professional petite bourgeoise and the solid working 
class had invaded the public service also. The 
inevitable result was different standards and criteria 
of promotion for the two groups.
The report devoted much space to canvassing
17the general arguments in favour of efficiency, 
quoting at length from the Royal Commission Reports in 
Britain and the evidence submitted by the Victorian 
Group of the Royal Institute of Public Administration. 
The evils of promotion by seniority, such as the 
stifling of ambition, the frustration of the brilliant 
and the dehydration of initiative from the energetic 
through years of dull routine, were also listed.
This was traversing old ground.. The real 
problem was whether or not to prescribe different bases 
for the two different strata of the service. The 
Committeewere convinced of the need for this after 
analysing a few promotions in the Fourth Division in 
the r.M.G’s. department The higher posts to which
promotion was made were not very different from the 
lower ones. The work in general was manipulative and
17. B.R. 33-34.
18, See B.R. 35-44 for what follows.
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repetitive and the few supervisory positions themselves
required more capacity for co-operation and team work
then administrative ability. The time spent, therefore,
by top officials in balancing the relative merits of
officers, could, the Committee felt, be better employed,
Further, an analysis of some promotions convinced the
Committee that in practice the senior competent officer 
19was promoted. ' The Committee, with the Chairman 
dissenting, recommended the regularisation of this 
practice by prescribing the promotion of the senior 
competent officer for groups of posts in the Fourth. 
Division (below a certain salary limit).
The Chairman felt that such a clear-cut 
prescription would reduce the efficiency of the service 
in the long run - by encouraging an officer other than 
the fittest to be promoted. He felt that it was 
possible to reduce discontent by the new appeal procedure 
recommended later and that seniority could be given 
greater weight and fine distinctions of efficiency 
disregarded through a Board circular rather than through 
statutory prescription of seniority (subject to minimum 
qualifications or fitness) ,
19. No statistical analysis was made. Some typical 
files were studied and officers questioned.
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In the final outcome the dissent was ignored 
and the prescription was made in the Public Service 
(Amendment) Act of 1945. Few realised its historic 
significance. When J.V. Dwyer who had advocated it for 
two decades, stoutly fought for it in the Committee, and 
after its general acceptance, Pilate-like, washed has 
hands of any further interest in the efficiency basis of 
promotion in the higher echelons, his act was symbolic 
of the separation of the group-conscious, collective, 
unionist mass of the service from the potentially 
individualistic, competitive, professional-minded part 
of the service.
The report went on to consider at length the
measurement of efficiency and the addition of special
19astress on potential for higher posts. After
considering definitions of efficiency in other public
service Acts, they reproduced the Boardfs 1926 exegesis
20on the four elements of efficiency, commended it 
highly, and felt that such an exposition was better than 
detailed legislative direction or exact formulae. They 
recommended its circulation to departmental officers,
19a. The word potential is commonly used in the 
Australian public services in the sense of 
potentiality.
B . R . 52-53.20
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Two well-known ways of measuring efficiency,
23namely examinations and rating reports, were discussed.. 
They found that there were already many qualifying 
examinations for promotion, mostly in the Postmaster- 
General ’s Department, prescribed either under section 
55 of the Act or by the Arbitrator, Promotion to some 
other positions was restricted to those with prescribed 
qualifications such as an accountancy diploma or' an 
associateship of some Institute. The Committee did not 
note that most examinations were confined to the Fourth 
Division and a few professional positions in the Third 
nor did they go into the success or otherwise of the New 
South Wales grade tests and examinations. They felt 
that examinations though they were tests of knowledge, 
skills, and intellectual ability were not tests of 
qualities of mind, character or disposition. The 
detailed classification of posts in the Commonwealth 
service, they said, made any standard form of 
examination impossible. The Committee would not 
encourage any wider use of examinations.
Discussing rating reports, the Committee found 
that there was no general system of periodical rating
21. B.R. 66-85.
reports in the service as a whole - though standardised 
forms were used in sections of the Postal, department.
The reports obtained by permanent heads before making 
promotions and by Inspectors when making appeal enquiries 
were descriptive and not standardised by reference to any 
set of qualities. Eut the Director-General of Posts and 
Telegraphs and his senior officers felt the need for an 
appropriate reporting system in their large organisation 
not only for promotions but for general Mstock-taking” of 
their human resources. The Postal Telecommunication 
Technicians’ Association was also in favour of periodical 
efficiency reports. The New South Wales Regional Group 
of the Institute of Public Administration felt that Chief 
Officers were largely at the mercy of their subordinates’ 
conscious or unconscious prejudices and that a system of 
regular staff reports, furnished and discussed by selected 
personnel officers, was necessary to avoid this. The 
Victorian Group felt the need equally strongly for a 
reporting system to assess the present and potential 
value of all officers. The dangers arising from the 
varying standards of reporting officers, they said, could 
be avoided by the scrutiny of branch heads and the 
permanent head.
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The Bailey Committee considered the use of 
reporting systems in Britain, America and New Zealand.
The New Zealand Director-General of Posts and Telegraphs, 
after attributing the failure of their earlier reporting 
system to the differing standards of different reporting 
officers claimed success for their new system of 
reporting committees, with two specially trained 
reporting officers who travelled round the islands ?nd 
interviewed officers with a local controlling officer.
The Bailey Committee felt the need for a 
common set of values in any reporting system as against 
the current haphazard oral and written reports prior to 
a promotion. They recommended a "rating”type of report 
on a common set of qualities but only when promotions 
were to be made.
They were not sufficiently convinced of the 
need for a periodical rating system (as against ad hoc 
reports for promotion only) to recommend it straight­
away, but would rather have departments make their own 
experiments. Considerations such as taking stock of 
the human resources, keeping officers on their toes and 
raising the general level of efficiency, they said, were
311
outside their purview. They recounted other arguments 
in favour of periodical reporting such as providing a 
continuous record of past performance (based on scientific 
methods of rating), more balanced judgment than an ad hoc 
report aimed at a specific vacancy and a few applicants, 
better training in personnel judgment for reporting 
officers, more staff confidence in the promotion system 
and fewer appeals. Against periodical reports could be 
arrayed their tendency to become formal (like incremental 
reports), their greater cost, and more particularly the 
varying and unreliable nature of reports obtained from 
different reporting officers, some generous, some strict 
and many timid and immature. The last argument was 
stressed in a paper on reporting in Britain by W.V. 
Bradford and also by F.G. Thorpe, the Commissioner, from 
his own experience. On the other hand it was said that 
ad hoc reports for promotion could be rid of bias by 
having more than one opinion; such ad hoc reports soon 
built up into a reliable file on the officer reported on; 
and promotion was after all an occasional and ad hoc 
process, not justifying a regular periodical reporting 
system. On balance, the Committee was weighed down by 
the possible objections to a regular periodical rating 
system and confined itself to recommending standardised 
ad hoc reports.
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Thus "saddened by heavenly doubts" they 
indirectly damned even their limited recommendation to 
standardise ad hoc promotion reports (on a form 
recommended by the Board) which was anyway subsequently 
ignored. Their view of their terms of reference as 
restricted to individual promotions and as not including
p pthe general efficiency of the service was, indeed, 
narrow and short-sighted. It was against the spirit of 
their long quotations on efficiency and of the 
Chairman's dissenting opinion^ all of which implied a 
close relation between the general efficiency of the 
service and the relative efficiency of individual 
promotees. The choice they postulated as between the 
new pitfalls and cost of pseudo-scientific rating and 
the old safe chaos without rating was artificial. While 
they quoted critiques of the rating systems in Britain 
and New Zealand, they forgot that they preferred to 
keep the baby rather than throw it out with the 
bath-water. The "cost" of operating a rating system 
was often mentioned but never calculated by the 
Committee. On the whole, they seemed subconsciously 
frightened at the prospect of pouring the new v/ine of 
rating into the old wine-skins of the cynical, untrained,
22. B.R. 80. 23. B.R. 33-34 and 44.
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depression-soured old-school officers of the service.
With greater courage end awareness of the future tasks 
and expansion of the service, they might have seized the 
favourable moment without opposition from associations, 
to recommend a statutory experiment.
The Committee then considered the statutory 
definition of efficiency which related it to the duties 
of the vacant position.^ The man with satisfactory 
past service might find it difficult to prove efficiency 
for a different post, especially if he was in a dead-end 
job. The Committee felt that he was reasonably safe­
guarded by the explanation of "merit” in the Board's 
exegesis on efficiency. Cn the other hand, the strict 
relation of efficiency to the immediate vacancy might- 
bind the hands of far-sighted permanent heads, looking 
for officers with potential to fill still higher posts.
It might favour an immediately efficient officer to the 
exclusion of a junior with high administrative potential. 
The Committee recommended that "within a defined limited 
range of more senior posts, the permanent head should be 
permitted, (and indeed required), to take account of the 
qualifications of the applicant not only in relation to 
the immediate vacancy to be filled but also in relation to
24. B.R. 54-63.
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the prospective vacancies in higher postvS within the 
department.” They were not prepared to extend the new 
requirement to relatively junior levels - even when there 
might he a need for it (as the Commissioner of Taxation 
pointed out) owing to the sudden expansion of a 
department. They were afraid that without a. strict 
reference to the particular duties of a vacant post, 
there would arise '’opportunities for inexact and even 
arbitrary assessments of efficiency.”
The tale is told in a later chapter of how
this halting recommendation suffered early legal 
25strangulation. ’ The Committee never went to the root 
of the problem since they exleuded classification from 
its purview.^ A little reflection would h«ve shown 
the close relation between classification and this 
aspect of promotion. It is more difficult and more 
urgent to locate the level at and above which the new 
concept of efficiency as administrative potential is to 
operate in a service of narrow overlapping sa3.ary 
scales. In it, a hard-working narrow specialist could 
climb very high step by step on the old concept of
25. Infra, pp.363-67.
26. B.R.13. In spite of this self-imposed exclusion, 
the Committee did consider its implications for 
the examination system. See B.R. 64-69.
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fitness for the immediate task, with very little 
administrative ability. The older services solve this 
problem by the differential recruitment of an 
administrative class on the basis of administrative 
potential. It would be easier to solve in a service with 
wider and fewer salary scales with or without 
differential recruitment. It is an irony that these 
implications were ignored by a committee on promotion and 
considered by a later committee on recruitment in 1958.
There was little criticism of the current 
definition of seniority, according to Regulation 110, 
either from permanent heads or service organisations.
The Committee, however, took up the question mainly to 
discuss the criticism of the New South Wales Regional
o nGroup of the Institute of Public Administration. ' The 
Group pointed out that it was absurd for an officer, who 
was passed over many times for promotion, to preserve his 
seniority, which was based on length of service in the 
Division. They wanted a reversion to the pre-1924 
position when seniority was based on salary and class.
The Committee was, however, convinced that the arguments 
advanced by the Board in 1924 against the evils arising 
from seniority based on salary - such as the craving for
27. B.R. 91-109. (Division C - Seniority).
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trifling promotions just to gain seniority, and unfair 
loss of seniority owing to sickness or stoppage of an 
increment - were still valid, even apart from the 
potential confusions flowing from the Arbitrator's 
determinations.
On the other hand, they felt that there was a 
good case for assigning "sectional seniority" to certain 
technical positions. In cases where a technician was 
promoted after a qualifying examination, he acquired no 
additional seniority over others (senior to him in the 
Division) who passed the examination years later to become 
senior technicians. Often the latter, with little 
experience as senior technicians, were promoted as foreman 
technicians on the basis of Divisional seniority over the 
heads of senior technicians of long experience. The 
remedy suggested was an additional seniority list for 
mechanical ranks. The Committee were aware that temporary 
anomalies would arise from such a departure but was 
encouraged by the support of a large majority of members 
of the service associations concerned. The Committee 
(with the Commissioner, Mr. Thorpe dissenting) recommended 
the institution of sectional seniority for those ranks.
3X7
The Report went on to describe the procedure 
then followed In making provisional promotions and
opdeciding appeals,^’ In considering changes in this 
procedure, the Committee first dismissed the idea of 
vesting complete and final power of promotion in
29departments, as impossible under Australian conditions. 
They were not convinced by the old arguments that a 
department responsible to the Minister must have control 
in staff matters, that departmental officers know their 
men best, and that extra-departmental control undermined 
discipline and loyalty. An extra-departmental authority, 
they felt, was necessary to supervise promotions if only 
because there were and could be many inter-departmental 
promotions in the expanding Commonwealth Service. 
Departmental responsibility for promotion would cut 
across the Board's responsibility for economy and 
efficiency according to section 17 of the Act and would 
also create staff dissatisfaction.
This discussion was purely academic. It was 
just a feeble echo of the Parliamentary debates of 1901 
and 1922 and the Postal Commission hearings. Complete 
departmental responsibility for promotion was against
28. B.R. 110-125. 29. B.R. 127-133.
established Australian tradition and was simply 
impossible.
The Committee summarised the various complaints 
about the current appeals system. We have already
•zr\described them in detail earlier.' According to the 
Committee, the system did not have the confidence of the 
majority of the staff who felt that:^
(i) The present system did not afford a sufficient 
check on the personal factors involved in making 
and assessing the results of enquiries and
(ii) Public Service Inspectors must in the nature of 
things tend to support departmental decisions and 
to lean towards the administration.
The process of enquiry by an Inspector tended 
to be a purely administrative process with no judicial 
element. The Committee were sympathetic towards this 
general demand for a quasi-judicisi element in the 
enquiry. They were in favour of appeal Committees, 
consisting of a representative each of the Board, the 
department concerned, and the appropriate service 
organisation.  ^ Mr. Jackson, the Taxation Commissioner, 
however, felt that such a Committee could, not obtain all 
the necessary information about officers - since 
departmental officers would not risk unpleasantness by 
disclosing confidential details to a Committee with a
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30. Supra, pp.254-58. 
32. B.R. 150-1.
31. B.R. 148.
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service representative.33 He feared that as a result, 
wrong decisions would be made, promoting officers would 
take refuge in seniority, the service would deteriorate, 
while dissatisfaction would still remain, since no 
Committee could promote all appellants. On the other 
hand, service associations were almost unanimous in 
asking for an independent Promotions Appeal Board, 
presided over by a judge or a magistrate, with final 
powers of determination.0  ^ The Committee rejected this -
'Z cafraid asthey wereof all the evils of formal hearings.
They expected appeal committees, constituted according 
to its recommendations, to have both expertise and 
judicial independence. „hile full-time chairmen should 
be appointed by the Board for New South Wales and 
Victoria, the inspector could preside in the other 
States.36 The departmental representative could be 
nominated for each appeal by the department. The service 
representative should be selected by the appropriate 
organisation - covering that class of work. The 
Bailey Committee were not in favour of giving the final 
decision to the Appeal Committees, mainly because 
inter-state appeals could not be finally dealt with by 
State appeal committees, and differing standards might
33. B.R. 152. 
35. B.R. 154-5.
34. B.R. 153.
36. B.R. 156-160.
320
develop. The appeal committees were to enquire and
recommend to the Board who would make the final decision. 
The Committee was quite favourable to the idea of appeal 
committees determining finally all appeals to positions 
up to a maximum annual salary of £450 (s) - to which 
level Chief Officers had delegations to make
rzr opromotions. .
The Committee found the general practice 
regarding temporary transfers to higher positions 
confusing and unsatisfactory. The Regulation
concerned (reg. 116) based the choice on seniority and 
efficiency. The Board in their circular of January 
1951 had in so many words asked departments to choose 
the senior available officer if fit to perform the 
duties. This interpretation had been contested by the 
Solicitor-General in 1956. There was general 
dissatisfaction and lack of uniformity concerning the 
meaning of availability.
The Committee recommended that for short term 
transfers not exceeding a month, where the object was 
merely to provide some continued service, the senior 
efficient officer should be chosen.40 For long-term
57. B.R. 161-67. 
59. B.R. 169-79.
5R. B.R. 166.
40. B.R. 174-179.
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transfers, which gave the acting officer valuable 
experience and opportunity to demonstrate potential, 
the most efficient available officer should be chosen 
(except for posts where the senior competent officer was 
chosen for permanent promotion). A senior officer not 
chosen should be allowed to appeal to promotion appeal 
committees on the basis of equal efficiency and 
availability.
The recommendations of the Committee on 
promotion appeals were practically a foregone 
conclusion. The persistent demand of two decades and 
the obvious defects into which the Inspectorial enquiry 
system had fallen; the heavy representation of 
associations on the Committee and the obvious sympathy 
of Commissioner Thorpe with their aspirations; and the 
general honeymoon of the Government and unions in the 
war effort - all these could lead to no other result.
The Committee did a thorough job of investigation and 
discussion. Their short-comings flowed essentially from 
the narrow terms of reference they were provided with and
their further narrow legalistic interpretation of them, 
involving a refusal to consider the implications of the 
classification structure for various aspects of their
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enquiry and. their undue caution and even timidity in 
dealing with staff rating and changes in the concept of 
efficiency,
The Report was presented to the Cabinet in
December 1944. The Public Service Bill of 1945 embodied
all its recommendations regarding appeal committees,
modified definition of efficiency for senior executive
positions, sectional seniority for mechanical ranks, and
the choice of the senior officer for certain classes of
posts in the Fourth Division. The Bill also included a
provision for the constitution of -Joint Classification
Committees, and a Joint Council, mainly at the instance
4]of Mr. Thorpe, the Commissioner, ' Taken up in 
Parliament a day after the landing of General McArthur in 
Japan and the first session of the United Nations in San
4PFrancisco, it was passed with scarcely any discussion.
The post-war era in promotion was inaugurated without 
anyone taking notice of it.
NEW SOUTH WALTS AND VICTORIA,
The same acute staffing position and the 
increasing influence of associations led in New South
41. C.A.A. C.P.408. G46/2. See also G45/17.
42. C.P.D. Vol.185, p .6245.
323
Wales,to the same problems and similar remedies. The 
percentage of enlistments was even higher in New South 
Wales, where more than 8000 officers out of about 30,000 
enlisted. The Commonwealth service too made demands on 
State personnel. The need to protect the interests of 
officers absent on war service became very evident in 1941. 
The extra staff needed for normal work was recruited 
either from retired officers or juniors so as not to 
affect the prospects of other officers. rdLl promotions 
in the service were reviewed by a soldiers’ rights
44committee, who watched the claims of absent officers.
As time passed, promotions were limited to the necessary 
minimum.
There was no amendment to the .Public Service Act 
in New South Wales to ensure preference for returned 
soldiers. This right flowed from the Commonwealth Re­
establishment and Employment Act of 1945. The 
preference in recruitment did not occasion any difficulty 
in the post-war period owing to the great expansion of 
the public service. There was no statutory preference in 
promotion. In practice, the soldiers were exempted from 
one of the two grade tests,^5 and correspondence courses 
at the front and special courses in the post-war period 
helped them out considerably.
43. N.S.W.P.S.B. 49th Report, p.3.
44o N.S.W.P.S.B. 47th report, p.3.
45. N.S.W.P.S.B. 49th Report, p.17.
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The Grown Employees Appeal Act of 1944 fulfilled
an old dream of the New South Wales Public Service
Association. The Act provided an open Court called the
Crown Employees Appeal Board with a presiding Judge (with
supreme Court Status) and a representative each of the
employer (Board) and employees (service associations;.
Officers of the public service as well as of many
government instrumentalities could appeal to the Court
with regard to dismissal and disciplinary action as well
as promotions. An appeal as regards promotion was to he
based on the criteria specified in the Public service
ACt (or any other Act governing an instrumentality;.
Counsel was allowed, but the Court was not to be bound
by precedent and could decide on the merits of the case.
An open Court for discussing promotions was repugnant to
the Board which could not, however, prevent its 
46cons titution.
In Victoria, the rublic service Association had 
grown strong enough by 1939 to press their demands on the
46. The Court covered all Government instrumentalities. 
It was constituted at a time when elaborate 
discussion of its merits was impossible and the 
Labour Government of New South «Vales politically 
felt bound to satisfy this demand of various 
associations. The Chairman of the N.S.W.Public 
oervice Board, W.Wurth, expressed the view to the 
writer that he might have been able to prevent it 
but he was busy as the Manpower Director.
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Dunstan Ministry. üfter much negotiation, their
chief demands were granted in the Public Service Act of 
1940, which created a Public Service Board containing an 
elected service representative and another member and a 
Chairman nominated by the Governor-in-Council. There 
was jubilation in association circles over this and the 
long-awaited re-adjustments in salary, but it was short­
lived. The Dunstan Ministry refused to meet the 
association demands for a five-day week, payment of 
overtime, re-classification, and difference between 
militia and service pay for enlisted public servants.
When the Association were permitted by the Commonwealth 
Government to take their plaint to the Arbitration Court, 
the Victorian Ministry invoked the High Court who decided 
that the Arbitration Court had no jurisdiction. By 
1943, the cup of disillusionment was full and the 
Association openly and bitterly campaigned against the 
Dunstan Government in the elections the same year. The 
Government which came back with a few losses, retorted 
with the Discharged Servicemen's Preference Act (in 
November) which gave absolute preference to soldiers not
47. V.P.S.J. See the issues from April to August 1939, 
and Jan. and Oct. 1940, for the story of the 
association campaign and negotiations in 1939 and 
1940 .
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only in recruitment but also in promotion, in the public
service as well as in outside employment. Bitter,
indeed, were the comments of the association journal on
48the subject, as illustrated in the following extract:
The present measure, providing as it does, absolute 
preference in appointment and promotion, to be exercised 
time and time again exclusive altogether of the claims 
of others, will wreck the public service, condemn future 
generations to be hewers of wood and drawers of water, 
inflict grave injustice on large sections of the 
community and create all manner of bitterness and 
dissension.
The bitterness did in no way abate as the Act was put
into practice. In October, 1944, the Journal commented
. 49again:
Politicians seeking kudos and interested parties 
seeking to further personal interests have made free use 
of the name and deeds of men at present in the forces to 
justify the Dunstan Preference Act but such a preference 
was never sought by the fighting men.
The promotion preference was administered
80thus,' ■' All applicants for a vacancy were first 
considered by the permanent head who recommended suitable 
men strictly according to merit and. seniority as 
prescribed in the Public Service Act. The Board as the 
employer had then to exercise the promotion preference.
A soldier was chosen from those recommended if he was
48. V.P.S.J. November 1943,
49. V.P.S.J. October 1944.
50. V.P.S.J. October 1944.
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competent to perform the duties of the position, 
irrespective of the merit or length of service of others. 
If, however, there was an officer in the service who had 
enlisted and been discharged, he could be promoted over 
the head of the recruited soldier, on the basis of 
efficiency. If there was no soldier fit for the 
position, the fittest officer among the other applicants 
was chosen according to the Public Service Act.
We will now trace the rather short 3ife of 
this preference against the background of the new Public 
Service Act - anticipating some post-war history. In 
3.946 the dream of a really independent Public Service 
Board came true through the Public Service Act of the 
same year, enacted by the Cain Labour Ministry. The 
Board,composed of a service representative for a three 
year term and the Chairman and another member nominated 
by the Governor to occupy office till the age of 65, was 
given final power over recruitment and promotion and 
also salary fixation - subject to disallowance by 
Parliament within 30 days. The Governor-in-Council had 
sole power over conditions of employment such as hours 
of duty and leave and. creation of offices - but in these
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matters he usually accepted the Board’s advice. Section 
5 of the Act vested responsibility for overall efficiency 
in the Board very much as section 17 of the Commonwealth 
Act did. As regards the statutory basis of promotion, 
section 32 (5) of the Act stated:
In the appointment of a person to any office 
consideration shall be given first to relative efficiency 
and in the event of equality of efficiency of two or more 
officers in the Public Service, then to relative 
seniority. (Italics mine.)
In this sub-section efficiency means special 
qualifications and aptitude for the discharge of the 
duties of the office to be filled together with merit, 
diligence and good conduct.
Thus the Victorian Act was brought into line with the 
Commonwealth Act in giving the first place to efficiency. 
The Association accepted the change since it came along 
with an independent representative Board.
In the meantime the Commonwealth Re-establishment 
and Employment Act of 1945 had laid down comprehensively 
the preference to be accorded to returned soldiers by all 
employers all over the Commonwealth. In short, there 
was preference in recruitment - subject to minimum 
qualifications and the law governing entry - but no 
preference in promotion. Early in 1947, the Victorian 
Public Service Association demanded the abandonment of
the promotion preference according to the Discharged
Servicemen’s Preference Act - since it was superseded
SIby the Re-establishment Act.' The Government 
hesitated, after receiving conflicting advice from two
goeminent legal advisers. The point was finally
decided in the ’’Wenn Case” by the High Court who held 
that the Commonwealth Act, having ’’covered the field”, 
the provisions of the Victorian Act in excess of it 
were null and void / ’ .
Thus, all the three services faced the post­
war years with the same servicemen’s preference, 
similar public service Acts and similar problems.
- - - o O o - - -
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51. (Vic.) 47/3872.
53. 55 A.L.R. pp. 293-308.
52. Ibid.
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Chapter XI
PKOMOTION IN THE POST-WAR COMMONWEALTH PUBLIC SERVICE
The post-war years in Australia have been a 
period of economic expansion, characterized by increasing 
industrial production, business and commerce, a vigorous
immigration programme, a policy of full employment and
1
faith in Australia unlimited. This rapid transformation 
from depression through war to expansion, has affected 
public services profoundly in all respects (most 
obviously in service expansion and recruitment). But 
the Commonwealth Public Service Act itself has remained 
much the same except for some amendments consequent on 
the Bailey Report and the recommendations of Mr.Thorpe, 
the retiring Commissioner. The important innovations 
in departmental promotion procedures and in evaluation 
of efficiency were extra-legal developments. We shall 
therefore have to consider the statutory and even more, 
the extra-statutory developments as we study current 
promotion practices under the four broad headings of 
(a) classification, (b) provisional promotion 
procedures, (c) criteria of promotion and (d) the new 
appeal procedures.
1. That is the overall picture and general belief though 
there have been deviations from the former and 
disagreements with the latter.
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CLASSIFICATION
This section could probably be closed straight 
away by mentioning that the principle of the pre-war 
detailed classification remains, though the salaries 
have trebled. But some recent unsuccessful soulsearching 
on its basic principles deserves a brief account.
This began too late, in 1953, long after the
old classification had entrenched itself in principle
in the post-war period. The Public Service (Amendment)
Act of 1945 provided (at the instance of Commissioner 
2
F.G.Thorpe) a new tool for reviewing classification 
through Joint Classification Committees, but without a 
new directive principle. The Committee* with 
representation for the relevant service organisation, 
the Branch of the department and the Board, brought 
together grievance, expertise and authority. They 
could collect evidence and inform themselves in any way, 
at the instance of an officer or his association or the 
department. But they were briefed by the Board to 
rectify the accumulated "anomalies” of the war period, 
that is, serious departures from the "relativities"
2. (current). G46/2. See Thrope's letter to the Prime 
Minister of 1st August, 1945* Bee also (current).(345/17.
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between salary scales in the "standard" classification 
3as at 1939. In consequence, their massive 
accomplishment in examining over 28,000 positions 
(mostly in the Third Division) between 1947 and 1953 
entrenched the minute relativities of the old 
class ification.
The marginal increase determination of 1947
produced the same result, when it replaced the old table
of salaries with a new schedule with the same number of 
4
salary scales. The significant increases of salary are 
less important to us now than the fact that this 
determination perpetuated the old principle and declared 
openly the Arbitrator’s dominance over the classification. 
When at last, in 1953, the new Board sought to simplify 
the classification, it faced not a fluid situation but 
an entrenched institution.
The ball was set rolling, unpropitiously 
enough, through an auditor’s suggestion in early 1953 to
3* The account of the work of Joint Glassification
Committees is based on an unofficial short history of 
them prepared in the G.P.S.B. Classification Bureau. 
''Relativity" means the (accepted) ratio between 
dirferent salary scales of diiferent positions.
Gertain positions were known as "key positions" in 
the service because once their salary scale is fixed, 
the others automatically follow by multiplying that 
by the proper ratio or relativity.
4. 27 C.P.S.A.R. 39-46.
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make s a l a r i e s  and in c r e m e n t s  m u l t i p l e s  o f  t h i r t e e n  f o r
5
e a s i e r  c a l c u l a t i o n .  he p o u red  o u t  t r e n c h a n t  c r i t i c i s m  
on t h e  mass o f  i l l - r e l a t e d  o v e r l a p p i n g  s a l a r y  s c a l e s  
which was w o rsh ip p e d  as a su p e r - a c c u ra te  r e f l e c t i o n  o f  
worjs v a l u e ,  and t h e  h i g h  d eg re e  o f  w a s te  f l o w i n g  o u t  o f  
i t s  su p p o sed  econom ies .  L a t e r  the  same y e a r ,  t h e  i d e a  
was th o r o u g h ly  e l a b o r a t e d  and b u t t r e s s e d  by an 
A s s i s t a n t  C o n t r o l l e r  o f  Customs,  w i t h  a s u g g e s t e d  s i m p l e r  
s c h e d u l e  o f  s a l a r y  s c a l e s .  At a J o i n t  C o u n c i l  m e e t in g  
which d i s c u s s e d  the  s u b j e c t  th e  a s s o c i a t i o n  s i d e  was 
’’f a v o u r a b l y  i n t e r e s t e d ” . But th e  P e rm anen t  H e a d s ’ 
C o n fe re n c e  o f  1954 w i t n e s s e d  t h e  u n p r e c e d e n t e d  s p e c t a c l e  
o f  a b s o l u t e  u n a n im i ty  on t h e  q u e s t i o n .
Het us summarize the a rgum ents  a g a i n s t  the  
c u r r e n t  c l a s s i f i c a t i o n  w i t h o u t  a p p o r t i o n i n g  c r e d i t  to  
t h e i r  v a r i o u s  s o u r c e s .
( a )  E ' i r s t ,  i t  was an i l l u s i o n  to t h i n k  t h a t  the  
c u r r e n t  f i n e l y  c a l c u l a t e d  s a l a r y  l i m i t s  were a c c u r a t e l y  
r e l a t e d  to work v a l u e .  R a t h e r ,  t h e y  were " th e  p r o d u c t  
o f  e x p e d ie n c y  and conform ed to  a p a t t e r n  o f  r e l a t i v i t y
5.  The a c c o u n t  o f  t h e  a t t e m p t s  i n  1953-54 to  s i m p l i f y  
the  C l a s s i f i c a t i o n  i n  the  f o l l o w i n g  p a r a g r a p h s  i s  
b a s e d  on ( c u r r e n t ) .  57 /5224  and ( c u r r e n t )  57/5035*
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i n f l u e n c e d  f rom  time t o  t im e  by e x p e d i e n c y ” . The 
l a r g e  number o f  r a n g e s  -  s e v en  be tw een  the  b a se  g rad e  
and £1004,  and f o u r t e e n  from t h e r e  to  £1986 -  had no 
j u s t i f i c a t i o n  e i t h e r .
(b)  The s t r o n g e s t  c r i t i c i s m  was l e v e l l e d  a t  the  
l a r g e  number o f  p r o m o t io n s  f l o w i n g  f rom  th e  many narrow  
s c a l e s  and an o f f i c e r ’ s k een n e ss  to  g e t  to  th e  n e x t  
n a rrow  r a n g e ,  i n  w h a te v e r  d e p a r tm e n t  i t  was o r  however  
u n r e l a t e d  i t  was to  h i s  work o r  n a t u r a l  l i n e  o f  
deve lopm en t .  As was a l s o  p o i n t e d  o u t :
I t  f o l l o w s  t h a t  t h e  g r e a t e r  t h e  number o f  s a l a r y  r a n g e s  
th e  g r e a t e r  t h e  number o f  p ro m o t io n s  and i t  must  be 
a d m i t t e d  t h a t  the  c o s t  o f  making even  one p r o m o t io n  i s  
h ig h .  The c o s t s  i n c u r r e d  i n  making p ro m o t io n s  i n c l u d e  
the  f o l l o w i n g :  ( a )  c o s t  o f  a p p l i c a n t s ’ t ime i n  
s u b m i t t i n g  t h e i r  a p p l i c a t i o n s  i n c l u d i n g  d i s t r a c t i o n s  
r e s u l t i n g  t h e r e f r o m  (b)  th e  c o s t  o f  d e a l i n g  w i t h  t h e  
a p p l i c a t i o n s  i n  t h e  d e p a r tm e n t  and making a p r o v i s i o n a l  
p r o m o t io n  (c )  c o s t  o f  a l l  the  t ime s p e n t  by o f f i c e r s ,  
d e p a r t m e n t s ,  a p p e a l  com m it tees  and t h e  P u b l i c  S e r v i c e  
Board i n  d e t e r m i n i n g  a p p e a l s  (d )  t h e  c o s t  f o l l o w i n g  the
3 a .  As p r o o f  o f  which  i t  was a sked :
W il l  anyone s e r i o u s l y  a rgue  t h a t  the  f o l l o w i n g  
maxima o f  o u r  r a n g e s  £2344, 2706, 2906 a r e  a n y th i n g  
b u t  c rude  m easu re s  o f  work v a lu e ?  Also n o t e  the  
l a c k: o f  l o g i c a l  p a t t e r n  i n  o u r  r a t e s  o f  i n c r e m e n t a l  
advancement  as we a scen d  t h e  s a l a r y  r a n g e s .  Between 
th e  s a l a r i e s  £ 3 7 2 -7 6 4 ,  th e  annual  in c re m e n t  i s  £36 
p e r  annum; t h e  r a t e  i s  r e d u c e d  to  £24 be tw een  
£1004-1304 ,  t n e n  jumps to  £62 f rom £1304,  rem ains  a t  
t h i s  r a t e  t i l l  a s a l a r y  o f  £2606 i s  a t t a i n e d  and 
f i n a l l y  we come to  in c r e m e n t s  o f  £100 p e r  annum b u t  
i n s t e a d  o f  th e  r a n g e s  to  which  th ey  r e l a t e  b e i n g  
m u l t i p l e s  o f  100, t h e i r  maxima a re  su c h  r a t e s  as 
2706, 2906 and so on.
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d i s a r r a n g e m e n t  o f  work i n  th e  t r a n s f e r e e  d e p a r tm e n t  on 
t h e  r e l e a s e  o f  the  o f f i c e r  prom oted  and ( e )  th e  c o s t  o f  
t r a n s f e r  e x p en se s  i n  moving t h e  o f f i c e r  t o  h i s  new 
l o c a t i o n .  Such c o s t s  may r e a c h  h i g h  p r o p o r t i o n s .
B e s id e s  p e rm a n en t  p r o m o t io n s ,  t h e r e  was an 
e q u a l l y  l a r g e  number o f  c a s e s  o f  a c t i n g  i n  h i g h e r  
p o s i t i o n s  w i t h  t h e i r  q u o ta  o f  a p p e a l s .  As a r e s u l t ,  
" o f f i c e r s  have b e en  moving f rom  one job to  a n o th e r  so 
r a p i d l y  t h a t  t h e y  a re  n o t  g a i n i n g  t h a t  s o l i d  b ack g ro u n d  
o f  knowledge f o r  e f f i c i e n t  work and t h e r e  were many 
i n d i c a t i o n s  t h a t  an i n c r e a s i n g l y  l a r g e  p e r c e n t a g e  of  
o f f i c e r s  a r e  becoming j a c k s  o f  a l l  t r a d e s  and m a s t e r s  
o f  n o n e ” . The c r i t i c s  a d e q u a t e l y  p ro v e d  t h a t  the  
s a v i n g s  e f f e c t e d  i n  h i g h e r  d u t i e s  a l l o w a n c e s  by th e  
o v e r l a p p i n g  r a n g e s  and i n  g e n e r a l  by n a r ro w  s c a l e s ,  
were b e i n g  o u t s t r i p p e d  by th e  i n c r e a s i n g  c o s t  o f  
p ro m o t io n s  and t h e  s t i l l  more im m easu rab le  l o s s e s  i n  
e f f i c i e n c y .
( c )  To t h e s e  c r i t i c i s m s  th e  Board added a n o t h e r ,  
namely that:  the " p h i lo s o p h y  of  na r ro w  work measurement"  
d rove  s e r v i c e  a s s o c i a t i o n s  t o  " c o n s t a n t l y  p r e s s  f o r  
r e c o g n i t i o n  o f  v e ry  s m a l l  d i f f e r e n c e s  i n  work v a lu e "  
l e a d i n g  to  an  u n e n d in g  s e r i e s  o f  awards which k e p t  the  
c l a s s i f i c a t i o n  i n  a c o n s t a n t  s t a t e  o f  f l u x .
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The B o a r d ’ s a p p ra o c h  to  th e  C a b in e t  was 
s u b s t a n t i a l l y  b a s e d  on t h e s e  a r g u m e n t s , They won 
C a b in e t  a p p r o v a l  t o  s t a r t  n e g o t i a t i o n s  w i t h  s e r v i c e  
o r g a n i z a t i o n s  a b o u t  s i m p l i f y i n g  t h e  c l a s s i f i c a t i o n ;  th e  
a p p r o v a l  was a p p a r e n t l y  c o n d i t i o n a l  on an e s t i m a t e d  
a d d i t i o n a l  e x p e n d i t u r e  o f  n o t  more t h a n  a m i l l i o n  and 
q u a r t e r  pounds;  and th e  C a b in e t  was a l s o  b e in g  b r o u g h t  
round  to  c o n s i d e r  some amendments to  the  P u b l i c  S e r v i c e  
A r b i t r a t i o n  Act t o  Keep t h e  c l a s s i f i c a t i o n  s im p le  and 
s t a b l e .
E a r l y  i n  March 1954, the  Board asked  the 
a s s o c i a t i o n s  t o  d i s c u s s  w i t h  them th e  p o s s i b l e  
r e p l a c e m e n t  o f  27 c u r r e n t  s c a l e s  by t h e  f o l l o w i n g  
s i m p l e r  c l a s s i f i c a t i o n  o f  f o u r t e e n  w id e r  s a l a r y  s c a l e s  
w i t h  u n i f o r m  in c r e m e n t s  and no o v e r l a p s .
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Scheme o f  s i m p l i f i c a t i o n  d i s c u s s e d  w i t h  th e  a s s o c i a t i o n s
i n  1955
E x i s t i n g  g r a d e s  i n  A u s t r a l i a n  p ro p o se d  
pounds p e r  annum___________
324 - 548 - 572 - 596-620 524 - 548 - 572 - 596-620
572 - 596 - 620 - 650-692 620 - 644 - 668 - 692-716
620 - 656 - 692 - 728-764
692 - 728 - 764- 788-812 716 - 740- 764- 788-812
764 -  788- 812-83  6-860 
812 - 836 - 860 - 884-908 812 - 836 - 860 - 884-908
860 - 884 - 908 - 932-956
908 - 932 - 956- 980-1004 908 - 932 - 956 - 980-1004
956 - 980 - 1004 - 1034-1064
1004- 1034 - 1064- 1094-1124 1004- 1052 - 1100-1148
1094 - 1124 - 1154-1184
1154- 1184 - 1214-1244 1148- 1196 - 1244-1292
1214 - 1244 - 1274-1304
1274- 1304- 1366-1428 1292- 1340 - 1388-1436
1366- 1428 - 1490-1552
1428- 1490- 1552-1614 1436- 1484- 1532-1580
1490- 1552- 1614-1676
1552- 1614 - 1676-1738 1580- 1628 - 1676-1724
1614- 1676 - 1738-1800
1676- 1738- 1800-1862
1738- 1802- 1862-1924 1724- 1796 - 1868-1940
1800 - 1862- 1924-1986
1862- 1924 - 1986-2048
1986- 2048 - 2110-2172 1940- 2012 - 2084-2156
2110 - 2172 - 2234-2296 2156- 2278 - 2300-2372
2234 - 2296 - 2358-2420
2358- 2420 - 2482-2544 2372 - 2444 - 2516-2588
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The negotiations, after extending over nine months, 
fizzled oat, though the Board had agreed in principle to 
place most officers in any eliminated current scale in 
the corresponding wider scale and most associations 
approved the Board’s proposals in spite of some 
reservations. The immediate cause of tine breakdown was 
the increase in service margins by £10 millions following- 
on the Metal Trades award of 1934 and a further increase
S'Ö
resulting from the cost of applying the new salary scales. 
The Board understandably, hesitated to approach the 
Cabinet to meet the increased cost and let the 
negotiations lapse.
But there were also deeper reasons for 
dropping the subject and the blame has to be shared 
equally by the Board and associations. The latter 
never fully realized the advantages to themselves of 
simpler ana wider salary scales and their suspicions 
prolonged the negoti ations . On the other hand, the 
Board (in the writer’s opinion) never dug deep into the 
suspicions to allay them. They were too quick to abandon
6. C, A. K. Vo Is .78-79. See also (current). 37/5033 on the
lapse of the negotiations. As a result of the award, 
service salaries i.e. the current 27 scales were 
increased. Therefore the proposed 14 scales would 
have also to be relatively increased and the 
auditional cost was estimated to be another million 
and a half over and above the estimated cost of a 
million and a quarter pounds.
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the negotiations, when faced with an immediate increase
in cost, against their own earlier promptings to gain a
long-term advantage. The Board were also in an unseemly
hurry to reject the advances of associations in 1957 to
7reopen the negotiations, and they have been too quick to 
congratulate themselves over minor simplifications 
effected in recent years. It is evident from the replies 
of permanent heads and other senior officers to my 
questionnaire that most of them want a simpler
classification but are not quite clear as to how to
8
achieve it. The germ of hope for a more rational salary 
ana class structure lies in some of the suggestions of the 
recent Recruitment Committee which we shall discuss in the 
last Chapter.
The discussion has not so far dealt with the 
Fourth Division which contains more than half of the 
permanent officers in the service, i.e. 63,810, including 
about 22,000 artisans, 8,000 semi-clerical workers,
7. (current). 57/5035* The Board’s feeling was that the 
rationalization of scales was not worth the increased 
cost. This feeling (in the writer’s opinion) is 
unfounded. Much better founded were the Board’s fears that unless the Arbitrator was won over, a patiently 
built salary structure could be upset by him in a 
single award; but that was no good reason to have 
bluntly refused to reconsider the question*
8. For details of the questionnaire see Appendix B, 
question VI.
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9
16,000 postal workers, and others* It has indeed a 
bewildering variety of salary scales - determined from 
time to time by three authorities, namely the Board,
The Public Service Arbitrator and the Arbitration Court. 
There were discussions in 1936 about bringing some order 
into the incremental pattern but beyond confessing that 
"the Fourth Division was such a confused mass of 
inconsistencies in the amount of increments and length 
of increments that it required the devices of a 
Philadelphia lawyer to be able to comprehend", the Board 
was not keen to start rationalizing its salary structure
10
in view of immediate costs and the immensity of the task*
We shall take note of some salient facts about 
the present classification before taking leave of the 
subject. The common salary scales in the Third and 
Second Division are given in the following table (in
Australian pounds per annum) following a determination of
11
the Arbitration Court in 1934*
5. Statistics of Permenent Staff and Establishments (as 
at 30th June 1937J, - a C.P.S.B. publication. All 
figures of staff mentioned in the text hereafter refer 
to the position on 30th June 1937 and are taken from 
this publication - unless otherwise stated.
10. (current). 58/4471*
11. Details of salary scales are taken from the C.P.S.B. 
booklet Classification of Selected Designations in 
the Commonwealth Public Service, 1958.
Ü B R A R Y
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369 - 903
8X3 - 993
903 - 1083
993 - 1173 Annual
1083 - 1263 increaments
1173 - 1353 are
1263 - 1443
1353 - 1533 £45 up to £1668
1443 - 1623
1668 - 1833 £55 upto £2273
1778 - 1943
1888 - 2053 and
1998 - 2163
2108 - 2273 £110i upto £2933
2218 - 2493
2383 - 2713
2603 - 2933
3150
3350
3650
3850
4050
4250
4450
4750
There are a few odd scales outside this scheme still
current in the service.
The base grade for an ordinary clerical recruit 
is £369-903* The commencing rates for professionals are 
£903 for some diplomates to £1083 for professional 
graduates who have done a four or five year course. The 
salary scales in the Fourth Division are more numerous 
and varied and it would be pointless to talk about a 
general base grade or general scales. The percentage 
of those drawing over £1300 is quite small.
The following table of the distribution of 
Third Division officers among various salary groups in
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d i f f e r e n t  y e a r s  shows th e  s t e a d y  i n c r e a s e  i n  th e
p r o p o r t i o n  of  t h e  h i g h e r  and  middle  s a l a r y  groups i n  
12
t h e  f i f t i e s .
Number and P e r c e n t a g e  o f  T h i r d  D i v i s i o n  O f f i c e r s  
a c c o r d i n g  to  S a l a r y  Group a t  3 0 th  J u n e .  1931» 1933
T a b le  XVII
S a l a r y  Group Year
£A. p e r  annum 1951 1953 1957
No. % No. * No. *
Up to  903 6121 26 6294 24 6136 21
Over 903 to 1083 6O68 26 6770 26 7018 24
" 1083  to 1263 3418 15 3945 15 4673 16
v ? S3 ST
" 1263  to 1443 2928 12 3414 13 3846 13
M 1443 to 1623 2157 9 2535 10 3485 12
" 1623 to 1833 1171 5 1311 5 1597 5
2Ü 2E 30
" 1833 to 2053 909 4 1145 4 1549 5
" 2053 to 2493 587 2 722 3 1007 3
" 2493 to 3350 150 1 252 1 275 1
7 9
Over 3350 6 •  • 13 •  • 18 •  +
A l l  S a l a r y  Groups 23515 100 26401 100 29604 100
The p e r c e n t a g e  o f  T h i r d  D i v i s i o n  o f f i c e r s  o f  the  
com parab le  m id d le  and u p p e r  s t r a t a  was 12% i n  1928; and 
i n  the  y e a r s  o f  Com miss ioner  c o n t r o l  i t  d i d  n o t  e xceed  
12% f o r  the  C l e r i c a l  D i v i s i o n  o r  15% f o r  the  C l e r i c a l
12. The t h r e e  t a b l e s  which  f o l l o w  a r e  f rom  t h e  Survey
o f  Pe rm anen t  S t a f f  and E s t a b l i s h m e n t  3 0 t h  June  1957, 
b r o u g h t  o u t  by t h e  r e s e a r c h  s e c t i o n  o f  th e  C.P.  S.B. 
They a r e  f rom  p ages  19, 20 and 21 r e s p e c t i v e l y .
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12a
and P r o f e s s i o n a l  D i v i s i o n s  p u t  t o g e t h e r .  The p a t e n t l y  
h igh er  a d m i n i s t r a t i v e  group o f  the  s e r v i c e ,  t h e  Second 
D i v i s i o n  has  a l s o  i n c r e a s e d  from 88 i n  1935 to  310 i n  
1951 t o  335 i n  1957. A l l  t h i s  i s  s t r o n g  e v id e n c e  t h a t  
th e  m a n a g e r i a l  c o n t e n t  o f  the  s e r v i c e  has  s t e a d i l y  
i n c r e a s e d  o v e r  t h e  p a s t  s i x  d e ca d es  v i s - a - v i s  t h e  r o u t i n e  
c o n t e n t .  There  i s  no need  to  add t h a t  p ro m o t io n  
o p p o r t u n i t i e s  have i n c r e a s e d  to o .
The p r o f e s s i o n a l s  who have always had a 
g r e a t e r  p r o p o r t io n  o f  p o s i t i o n s  in  the h igh er  s a l a r y  
s c a l e s ,  are e n jo y in g  i t  now in an i n c r e a s i n g  measure as 
shown by the two f o l l o w i n g  t a b l e s .
Dumb er and P ercentage  o f  C l e r i c a l  and A d m in is t r a t iv e
O f f i c e r s  (a )  a c c o r d i n g  to S alary  Group a t  3 0 t h  J u n e ,
1951 and 1957 Table XVIII
S a lary  Group Year ( c )
£A. per annum 1951 1957
No. % No. %
Up t o  903 5461 33 4643 22
Over 903 to  1083 4339 26 6249 30
" 1083 t o  1263 2450 15 3432 17
" 1263 to  1443 1780 11 2321 11
si* FI
" 1443 to  1623 1110 7 1619 8
" 1623 to  1833 708 4 1090 5
" 1833 t o  2053 540 3 696 3
" 2053 t o  2493 352 2 526 3
" 2493 to  3350 50 •  • 87 •  •
Over 3350 - - 2 •  a
16 12__
A l l  Sa lary  Groups 16790 100 20665 100
12a.  See G.P. S. B. 5 t h  R e p o r t ,  p . 1 2  and S u p r a ,  p . 1 0 6 .
Table XIX 343
Number and Percentage of Professional Officers (a) 
according to Salary Group at 30th June, 1931 and 1957»
Salary Group Year (c)
£A. per annum 1951 1957
No. % No. %
Up to 1443 990 39 1359 31
Over 1443 to 1623 627 25 1332 30
" 1623 to 1833 237 9 .234 5
" 1833 to 2053 354 14 819 19
" 2053 to 2493 223 9 468 11
" 2493 to 3350 98 4 185 4
” 3350 6 “ ET 16 • • — ■ ■69
All Salary Groups 2535 100 4413 100
The privileged position of professionals is too glaring 
to escape any one’s notice. When the clerical group 
had 16 and 19 per cent respectively of positions above 
£1443, the professionals had 61 and 69 per cent of them. 
The increase in higher positions from 1951 to 1957 has 
been faster for them than in the case of the Clerical 
group.
PROMOTION PROCEDURES
Except for requiring the Board’s approval to 
fill a vacancy and to promote an officer from another 
department, section 50 of the Act, as well as the
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13
R e g u la t io n s ,  l ea v e  the  d e t a i l e d  procedure f o r
p r o v i s i o n a l  prom otions to permanent heads ,  S in ce  each o f
the tw e n ty - fo u r  M i n i s t e r i a l  departments d i f f e r s  from the
o th e r s  i n  s i z e  or g e o g ra p h ica l  spread or p r o f e s s i o n a l
c o n t e n t ,  to  say  n o th in g  o f  th e  permanent hea d’s whims and
f a n c i e s ,  there  i s  much v a r i e t y  i n  the o r g a n i z a t i o n  and
procedures o f  promotion.  An attem pt i s  made here on ly  to
d e sc r ib e  some broad p a t t e r n s ,  s i n c e  the m inutiae  change
f r e q u e n t l y ,  owing to  departmental  and s e r v i c e - w i d e
14
r e o r g a n i z a t i o n .  For such a survey  the  departments can
13* A l l  r e f e r e n c e s  i n  t h e  t e x t  h e r e  and h e r e i n a f t e r  to
t h e  Act and  R e g u l a t i o n s  a re  to the  l o o s e - l e a f  volume 
o f  th e  P, S .A c t  and R e g u l a t i o n s  p u b l i s h e d  i n  1954 and 
i n  g e n e r a l  d a i l y  u se  i n  th e  B o a r d ’s o f f i c e  and 
d e p a r t m e n t s .  Amendments a r e  added i n  l o o s e - l e a v e s  
and th e  volume i s  k e p t  up t o  d a t e .
14.  F o r  example  i n  1956, t h e  T rade  s e c t i o n  o f  the  Customs 
D ep ar tm en t  and t h e  D epar tm en t  o f  A g r i c u l t u r e  were 
r e o r g a n i z e d  as the  D e p a r tm en ts  o f  Trade  and P r im ary  
I n d u s t r y .  I n  1958 th e  D epar tm en t  o f  Defence  
P r o d u c t i o n  was merged i n t o  t h e  D epar tm en t  o f  Supp ly .  
W i th in  d e p a r tm e n t s  t h e m s e lv e s  r e o r g a n i z a t i o n  i s  a 
c o n t i n u i n g  p r o c e s s .  Whenever  t h i s  w r i t e r  was 
s u p p l i e d  c o p i e s  o f  t h e i r  o r g a n i z a t i o n  c h a r t s ,  t h e y  
were k in d  enough to  b r i n g  them  up to  d a t e  b u t  i t  i s  
q u i t e  l i k e l y  t h a t  when t h i s  i s  b e i n g  r e a d  many o f  
them may n o t  be  up t o  d a t e  a t  a l l  .
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be r o u g h ly  g ro u p ed  i n t o  f o u r  c a t e g o r i e s  v i a :  ( a )  t h e  
l a r g e  P o s t m a s t e r - G e n e r a l ’ s d e p a r tm e n t  a lo n g  w i th  
d e p a r tm e n t s  l i k e  Labour  and N a t i o n a l  S e r v i c e ,  Customs 
and E x c i se  o r  T a x a t i o n  which  have S t a t e  b r a n c h e s  and 
s i m i l a r  p rob lem s  o f  d e l e g a t i o n  and c e n t r a l  c o o r d i n a t i o n ;
(b)  d e p a r tm e n t s  l i k e  A t t o r n e y - G e n e r a l ’ s o r  H e a l t h  o r  
C i v i l  A v i a t i o n ,  w i t h  a l a r g e  p r o f e s s i o n a l  e l e m e n t ,  
t o g e t h e r  w i t h  t h e  p ro b lem  o f  S t a t e  b r a n c h e s ;  ( c )  t h e  
group  o f  s e r v i c e  d e p a r tm e n t s  namely Army, Navy, A i r  and 
Supp ly ;  and (d)  s m a l l  p o l i c y  d e p a r tm e n t s  w i th  
p r a c t i c a l l y  no S t a t e  b r a n c h e s  su ch  as  t h e  Prime M i n i s t e r ’ s, 
E x t e r n a l  A f f a i r s ,  T ra d e ,  P r im a ry  I n d u s t r y  and D efen ce .
15
Group I . __L arge  d e p a r tm e n t s  w i t h  S t a t e  b r a n c h e s
I n  d e p a r tm e n t s  o f  the  f i r s t  g ro u p ,  t h e  common 
e le m e n t s  a re  a s m a l l  o r  l a r g e  p e r s o n n e l  ( o r  s t a f f )  
s e c t i o n  i n  e a c h  S t a t e  o f f i c e  w i th  a d e l e g a t i o n  t o  i t s
15, T h is  g r o u p i n g  i s  e n t i r e l y  my own, p u r e l y  f o r  the  
p u r p o s e  o f  com par ing  p r o m o t io n  o r g a n i z a t i o n .
The c h a r t s  which a r e  s u p p l i e d  i n  t h e  t e x t  to  
i l l u s t r a t e  the  o r g a n i z a t i o n  o f  p ro m o t io n  p r o c e d u r e  
i n  d e p a r tm e n t s  n o t  o n ly  om it  t h r e e - f o u r t h s  o f  the  
d e t a i l  g i v e n  i n  t h e  d e p a r t m e n t a l  o r g a n i z a t i o n  c h a r t s  
bu t  s i m p l i f y  t h e  r e s t  v e ry  c o n s i d e r a b l y .
The a c c o u n t  o f  d e p a r t m e n t a l  p r o c e d u r e s  i n  t h i s  
s e c t i o n  i s  b a s e d  on th e  c u r r e n t  o r g a n i z a t i o n  c h a r t s  
s u p p l i e d  by the  v a r i o u s  d e p a r t m e n t s ,  t h e  d e l e g a t i o n  
f i l e s  i n  the  B o a r d ’s o f f i c e ,  v a r i o u s  c u r r e n t  f i l e s  
i n  d e p a r tm e n t s  and the many i n t e r v i e w s  I have  had 
w i t h  t h e  d i f f e r e n t  d e p a r t m e n t a l  h e a d s ,  t h e i r  
A s s i s t a n t  S e c r e t a r i e s  ( A d m i n i s t r a t i o n )  and p e r s o n n e l  
o f f i c e r s .  I am o f  c o u r s e  w h o l ly  r e s p o n s i b l e  f o r  
u s i n g  t h e i r  m a t e r i a l  t o  s u i t  my p u r p o s e .
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Chief Officer to promote directly up to a stated salary 
level, and a central office personnel section to make 
State promotions above this delegation and all promotions 
in the Central Office, Within this broad pattern, the 
departments differ considerably from one another in such 
respects as the amount of delegation to State Chief i 
Officers or the regular use or otherwise of Committees 
for selection, or in the status and salary of the officer 
in charge of the personnel sections. Diagrammatic ally 
the common pattern may be represented thus:
Permanent head
Various central office 
branches directly under
the permanent head Personnel Branch,
under an Assistant 
Secretary either 
directly through a 
Personnel Officer 
or Administrative 
Officer.
(with delegation). 
* •*. State Chief Officer (delegation)
sections under the |
Chief Officer Personnel or Staff
Section usually 
under an Inspector
N. B: The term delegation is used in the Commonwealth
Service in the sense of delegated power (to promote 
upto a salary level). In all subsequent diagrams 
the delegation is given within brackets as the 
highest annual salary level to which it goes.
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The P o s t m a s t e r - G e n e r a l ’ s D epar tm en t  f o r  a l l
i t s  s t r e n g t h  of  5 5 ,4 6 4  p e rm a n en t  o f f i c e r s  and 27 ,3 2 7
tem p o ra ry  and exempt employees does  no t  have  a v e ry
c o m p l i c a t e d  p r o m o t io n  o r g a n i z a t i o n .
D i r e c t o r - G e n e r a l  o f  
P o s t s  & T e l e g r a p h s
P e r s o n n e l  D i r e c t o r  
i n  ch a rg e  o f  
P e r s o n n e l  B ranch
(£2053)
t rr
Three  
D i v i s i o n s
P o u r
B ra n ch e s
I n s p e c t o r
P e r s o n n e l
s i x  o t h e r  S e n i o r  C l e r k
s e c t i o n s  (£2053 i n
c h a rg e  of  
s t a f f  & Admin 
s e c t i o n s  -  d e l e g a t i o n  
l i m i t e d  to  
a p p r o v in g  S t a t e  
recom m enda t ions)
D i r e c t o r  P o s t  & T e l e g r a p h s  
( a l l  4 t h  Dn. p o s i t i o n s ,  some 
e n g i n e e r i n g  p o s i t i o n s  e t c . , -  
_ I e x c lu d e s  i n t e r - S t a t e  p r o m o t io n s )
r irr
S u p e r i n t e n d e n t  Three
o f  P e r s o n n e l  D i v i s i o n s
( £ 1353) i n  
c h a rg e  o f  
P e r s o n n e l  Bch.
m----Three  o t h e r  
s e c t i o n s
S t a f f
s e c t i o n
Pour  
B ran ch es
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All positions are as a rule advertised except in rare 
cases (of higher positions) where "the only suitable or 
the most efficient'* officer is right under the Supervisor’s 
nose. Applications for posts in States are processed in 
the State Personnel Branch and the relevant Branch or 
division heads are consulted and/or asked to make a 
suitable recommendation. District Inspectors’ reports 
are available for the country staff while opinions of more 
than three different supervising officers are normally 
obtained for the city staff. In a few cases, ad hoc 
selection committees are constituted of the relevant 
Branch heads and the Personnel Superintendent and 
promising applicants (about 13%) are interviewed. The 
report and recommendation are dealt with by the 
Superintendent or Director if within their delegations and 
sent up to the Central Office Personnel Branch if above.
Direct applications for positions in the 
Central Office axe dealt with there through a similar 
procedure. Recommendations from States above their 
delegation are also processed in the Central Office 
personnel branch ana finalized by the Senior Cleric if 
agreed to. Doubtful cases and all inter-State 
recommendations are dealt with either by the Personnel 
Inspector or Director of Personnel and approved, if within 
their delegation (which covers nearly ninety per cent of
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the positions in the department). Consaltations with 
various Directors and even the Director-General are the 
rule for important positions even within the delegation.
The State delegation appears rather low for a
big department, but the frequency of inter-State
applications above this level (according to the department)
makes further delegation unworkable. As in pre-war years,
the department believes very much in advertising and
claims that it reduces appeals and the need for elaborate
inventories of officers’ experience and qualifications.
Nearly the same form of questionnaires on technicians and
the same type of reports by District Inspectors on
postmasters as were used during the inter-war years are
16
employed now to assess their performance.
The pattern of the Customs department has some 
additional sophistications, in the form of Staff Committees 
at the State and Central Office levels.
16. Supra, pp. 208-11.
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x
C o m p t r o l l e r - G e n e r a l  o f  Customs
m x~ [ x I
Three  A s s t . C o m p t r o l l e r -  F i r s t  A s s t .
B ranches  G e n e r a l  ( T a r i f f )  C o m p t r o l l e r -
G e n e r a lx !
S t a f f  Committee 
o f  f o u r  x s
C o l l e c t o r  o f  
..Customs (£1533)
----  As s t .  Compt- 6 Bchsr.
G e n e r a l ,  Admin.
& E s t a b l i s h m e n t .
(£1533)
o t h e r  Bchs.  I n s p e c t o r  
P e r sonne 1 
___ Bch.
+ +  r~I
Two A s s t .  C o l l e c t o r s
S t a f f  C o m m i t t e e -------------- I n s p e c t o r *
o f  f o u r  + s P e r s o n n e l
S t a f f
s e c t i o n
I n  a S t a t e  th e  b r a n c h  head  h a v in g  the vacancy  
may make a s u i t a b l e  recom m endat ion  f rom  h i s  own b r a n c h .  
But  a l l  v a c a n c i e s  and  recom m endat ions  have b e en  s i n c e
1953 c o n s i d e r e d  by a S t a t e  s t a f f  com m it tee  c o n s i s t i n g  o f  
t h e  C o l l e c t o r ,  the two A s s i s t a n t  C o l l e c t o r s  and the 
P e r s o n n e l  I n s p e c t o r  who p r o c e s s e s  the  m a t e r i a l  t h ro u g h  
h i s  s t a f f  s e c t i o n  f o r  t h e  c o n s i d e r a t i o n  o f  th e  Committee .
I t  would n o r m a l ly  i n c l u d e  a l i s t  of p r o s p e c t i v e  o f f i c e r s  
f rom  th e  b r a n c h  c o n c e rn e d  and o t h e r  b r a n c h e s  ( i n  
s e n i o r i t y  o r d e r ) ,  t h e i r  e x p e r i e n c e  c a r d s  d e t a i l i n g  t h e i r  
e x p e r i e n c e  i n  v a r i o u s  b r a n c h e s ,  t h e i r  h i g h e r  du ty  r e c o r d s  
and a l s o  t h e i r  r a t i n g  r e p o r t s .  The Committee  do n o t  
g e n e r a l l y  i n t e r v i e w  t h e  o f f i c e r s  c o n c e rn e d  b u t  c a l l  i n  
b r a n c h  h ead s  f o r  c o n s u l t a t i o n .  T h e i r  f i n a l  recommendation
is, with the Collector’s approval, gazetted as a 
provisional promotion if it is within his delegation*
Reports and Recommendations above that level are 
forwarded to the Central Office where the Central Staff 
Committee consisting of the Comptroller-General, and the 
three Assistant Comptro llers-C-eneral consider them. They 
also deal with promotions in the Central Office, in much 
the same manner and on much the same material as the 
State Committees. Their decisions are in most cases 
unanimous, but the Collector or Comptroller-General can 
take a decision on his own responsibility.
......... The Committee system ensures continuous
periodical consultation on most departmental officers at 
the decision-making level and forms a good complement to 
the department’s rating system. It is well suited to a 
department whose staff are mostly concentrated in one 
office in each State capital. Interviewing for 
selection is avoided as leading to possible delays and 
complaints from the non-interviewed.
There is little advertising in the Gazette to
17invite non-departmental applicants for promotion vacancies.
17. For the twelve months from November 1997 less than a 
hundred positions (excluding base positions like 
Lockers), were advertised, most of them being 
professional ones such as accountant or librarian.
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The department believes that most of its work is 
specialized and much time would be wasted in training 
pro mo tees from other departments. Vacancies are often 
circulated in all the States within the department to 
get "State blood" into the Central Office.
With an organization and procedure pattern 
similar to that of the Customs, the Taxation Department 
has carried the Committee nie chan ism much farther in the 
State offices, in each of which there are no less than 
eleven standing committees to deal with different levels 
of promotion, consisting usually of supervisors of 
appropriate units, advised oy the Personnel Inspector.
As in Customs, they interview only a few applicants and 
rely considerably on departmental rating reports. The 
delegation to the State Deputy Commissioner is somewhat 
higher, i.e. £ 1653» Committees are much less used in the 
Central Office, where an Assistant Commissioner, 
Management and a Director of General Administration with 
full delegations rely more on informal consultation.
The pattern is much the same in other 
departments of this group.
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ü-roup II - Professional departments
It is not very
different in the departments of the second group except 
for some distinct features in delegation and hranch 
organization occasioned by their professional element.
For example, in the Department of Works the delegation for 
professional posts is different from the delegation for 
other posts. In the Department of Health the Directors 
of the three self-contained divisions of Tuberculosis, 
Veterinary Hygiene and Plant Quarantine and of the Serum 
laboratories are all under the control of the Director- 
General and have each a delegation of £1173, along with 
the•State Health Directors-; at the same time full 
delegation for all but medical posts is vested in three 
top offices in the Central Office. An extreme is reached 
in the Attorney-General’s Department where six specialized 
divisions such as the Crown Solicitor’s, Bankruptcy 
Branch and the Patents Office have each its own small 
branch offices in the State capitals, without a single 
State Chief Officer controlling them all. No delegations 
are made to these small branches for fear of inbreeding and 
the only delegation, for £2053, is held by the Assistant 
Secretary (Administration) in the Central Office for 
non-professional positions. In both departments, 
professional pride has segregated the lawyers and doctors
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f o r  d i r e c t  c o n t r o l  oy a p r o f e s s i o n a l  pe rm an en t  head .
Group I I I  - S e r v i c e  d e p a r tm e n t s
The S e r v i c e  group  o f
d e p a r tm e n t s  c o n t r o l  two d i f f e r e n t  c a t e g o r i e s  o f  s t a f f ,  
namely t h o s e  u n d e r  the P u b l i c  S e r v i c e  Act and th o s e  
u n d e r  the  r e l e v a n t  m i l i t a r y  A c t .  The former com prise  a 
p a r t  o f  the c i v i l i a n  p e r s o n n e l  i n  each  d e p a r t m e n t  w h i le  
t h e  l a t t e r  i n c l u d e  m i l i t a r y  and exempt p e r s o n n e l  and 
c i v i l i a n s  as  w e l l .  The d e p a r t m e n t a l  head a l s o  p l a y s  a 
d u a l  r o l e ,  as a perm anen t  head  under  the  P u b l i c  S e r v i c e  
Act and as a member o f  the  r e l e v a n t  m i l i t a r y  Board .  The 
g e n e r a l  p a t t e r n  o f  d e l e g a t i o n  and o r g a n i z a t i o n  i s  much the  
same as i n  b i g  d e p a r tm e n t s  of the f i r s t  g roup  b u t  m o d i f i e d  
by t h i s  d u a l i t y .
A s i m p l i f i e d  o r g a n i z a t i o n  d iag ram  o f  t h e  
d e p a r tm e n t  o f  the Navy i l l u s t r a t e s  t h i s .
Minister
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Naval Board
4 Naval 
meirib e rs
Central
Office
Naval
Branches
-3 Asst
-Dy Secy
NavalDirectorCivil
Personnel (full)
Regional Personnel
Officer
(1623)
Flag Officer
Naval
Sections Administrative
Officer (1083) 
in charge of 
Civil
Personne 1 
section
The Secretary of the department is a member (and 
coordinator) of the Naval Board which is in charge of the 
Naval policy and personnel, and he is responsible for the 
financial administration of the Navy and for Civil 
personnel, of whom over 2,000 are employed under the 
Public Service Act and about 9,000 under the Naval Defence 
Act. Similarly the Director of Civil Personnel who is
3f> 6
directly under the Deputy Secretary of the department has 
to coordinate Naval (Civil) recruiting with the Naval 
Personnel Branch. In the regional offices, an 
administrative officer in charge of the Civil Personnel 
section, is responsible to the Central Director of Civil 
Personnel, and also coordinates his work with that of the 
Regional Naval Officer. There are the usual delegations 
under the Public Service Act to the regional officers and 
in the Central Office. The Director of Civil Personnel 
has complete delegation but would consult the permanent 
head about all important cases.
There are no standing Committees but ad hoc 
interview committees are constituted for most higher 
promotions. A high proportion of the vacancies are 
advertised. There is considerable dependence on 
consultation and oral reports but surprisingly, rating is 
rather suspect (after a short experiment in a branch) in 
a department, the naval wing of which swears by it.
The Department of the Army has a similar 
organization. The permanent head of the department is 
also a member of the Military Board and he is responsible 
for the financial side and civil personnel of whom about 
2,000 permanent officers are under the Public Service Act. 
But the procedure is more formalized. Promotions in a
State are considered by the State Selection Board including
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t h e  Commander o f  t h e  u n i t ,  the  P e r s o n n e l  O f f i c e r  and a 
P r o f e s s i o n a l  o f f i c e r ,  i n  c a s e  i t  i s  a p r o f e s s i o n a l  
vacan cy ,  recom m endat ions  above the S t a t e  d e l e g a t i o n  and 
a l l  i m p o r t a n t  p ro m o t io n s  in  th e  C e n t r a l  O f f i c e  a r e  
c o n s i d e r e d  by a p e rm anen t  S t a f f  Committee c o n s i s t i n g  o f  
th e  P e rm anen t  Head, A s s i s t a n t  S e c r e t a r i e s  and th e  D i r e c t o r  
o f  E s t a b l i s h m e n t s ,  which does n o t  i n t e r v i e w  c a n d i d a t e s .  
B e s id e s  t h e s e ,  act hoc i n t e r v i e w  Commit tees  a re  a l s o  s e t  up 
f o r  v a c a n c i e s  which a r e  g e n e r a l l y  a d v e r t i s e d .  R a t i n g  
schemes f o r  c i v i l i a n  p e r s o n n e l  have  b e en  d i s c u s s e d  and 
p r e p a r e d  b u t  n o t  y e t  l a u n c h e d .
The o t h e r  d e p a r tm e n t s  i n  the  group namely A i r  
and Supply  have  s i m i l a r  p a t t e r n s  of  p ro m o t io n  o r g a n i z a t i o n .  
The Depar tm ent  o f  T e r r i t o r i e s  th o u g h  n o t  a S e r v i c e  
d e p a r t m e n t ,  b e a r s  an  o r g a n i z a t i o n a l  re sem b lan c e  to  them, 
i n  c o n t r o l l i n g  s t a f f  u n d e r  the  P u b l i c  S e r v i c e  Act as w e l l  
as o t h e r  A c t s ,  w i th  the  a d d i t i o n a l  l u x u r y  o f  i t s  own 
P u b l i c  S e r v i c e  Commissioner  f o r  Papua and New G uinea .
Group IV -  The p o l i c y  d e p a r tm e n t s
The s m a l l e r  p o l i c y
d e p a r tm e n t s  of the  f o u r t h  group have u s u a l l y  an A s s i s t a n t  
S e c r e t a r y  a n d / o r  an A d m i n i s t r a t i v e  O f f i c e r  who d e a l s  w i t h  
many p ro m o t io n s  on h i s  own d e l e g a t i o n  as i l l u s t r a t e d  by 
t h e  f o l l o w i n g  d iag ram s  f o r  t h r e e  su c h  d e p a r t m e n t s .
S e c r e t a r y ,  P. M. 1s D ep t .  ( S t a f f  111) 
Dy S e c r e t a r y
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A s s t .  Secy 
S p e c i a l  S e r v i c e s  & 
Admi n i s t  r a t i o n  
( f u l l )
A d m i n i s t r a t i v e  
O f f i c e r  ( f u l l )
F ' i r s t  A s s t .  
Secy.
C a b in e t  Dn.I
p o l i c y  B c h . ’s
S e c r e t a r y ,  Defence  D e o t .  ----  M i l i t a r y  Board .
( S t a f f  327)
A s s t . S e c y .
S t a f f  &
I n t e r i o r
Economies
(1833)
Two D i r e c ­
t o r s
(1723 e ac h )
Secy.
Defence
C ' t t ee .
P e r s o n n e l
o f f i c e r
Three  
F i r s t  
S e c y ’s
S e c r e t a r y ,  E x t e r n a l  A f f a i r s .  ( S t a f f  3 4 9 ) .
A s s t . S e c y .  _____
Dn. 3
A d m i n i s t r a t i v e  
o f f i c e r  i n  
ch a rg e  o f  
P e r s o n n e l  
s e c t i o n .
S t a f f  Committee 
o f  Secy ,  and 4 
A s s t .  S e c y . ’ s ."
3 A s s t .  
S e c y ’ s .
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There  a r e  no r e g i o n a l  o f f i c e r s  i n  t h e s e  
d e p a r tm e n t s  and t h e r e f o r e  no r e g i o n a l  d e l e g a t i o n s  b u t  
t h e r e  a re  o t h e r  d i f f e r e n c e s  between theiji. I n  t h e  Prime 
M i n i s t e r ’ s D e p a r tm e n t ,  t h e  O f f i c e  of E d u c a t i o n  and the  
A u d i t o r - G e n e r a l  have i n d e p e n d e n t  d e p a r t m e n t a l  s t a t u s  
w i th  f u l l  d e l e g a t i o n  and a r e  no t  shown in  t h e  d iag ram .  
The A s s i s t a n t  S e c r e t a r y  and the A d m i n i s t r a t i v e  O f f i c e r  
have f u l l  d e l e g a t i o n s .  In  D efence ,  the  d e l e g a t i o n s  
c o v e r  a s m a l l e r  f i e l d .  B o th  d e p a r tm e n t s  have  i n f o r m a l  
p r o c e d u r e s ,  s i n c e  a d e p a r t m e n t a l  c a n d i d a t e ' s  w o r th  can 
be check ed  a t  s h o r t  n o t i c e .  E x t e r n a l  A f f a i r s ,  whose 
d i p l o m a t i c  s t a f f  a r e  s p r e a d  a l l  over  the  w o r ld ,  employs 
a s p e c i a l  r e p o r t i n g  s y s te m  and a l l  p ro m o t io n s  a r e  made 
by a Committee o f  the f o u r  A s s i s t a n t  S e c r e t a r i e s  and 
th e  S e c r e t a r y .
The d e p a r tm e n t s  o f  Trade  and P r im ary  I n d u s t r y  
i n  t h i s  group  f u r n i s h  an example  o f  i n t e r - d e p a r t m e n t a l  
c o o p e r a t i o n .  They have  a common p e r s o n n e l  s e c t i o n  
housed  w i t h  the  l a t t e r ,  u n d e r  a P e r s o n n e l  O f f i c e r  o f  
the  f o r m e r .  Each d e p a r tm e n t  has  i t s  own D i r e c t o r  o f  
P e r s o n n e l  and E s t a b l i s h m e n t s  under  one o f  i t s  A s s i s t a n t  
S e c r e t a r i e s  ( w i t h  f u l l  d e l e g a t i o n ) ,  a d v e r t i s e s  i t s  
v a c a n c i e s  s e p a r a t e l y ,  and a r r a n g e s  i n t e r v i e w s  th ro u g h  
i t s  own s e l e c t i o n  c o m m i t t e e s .  But  t h e  work o f  
p r o c e s s i n g  p r o m o t io n  m a t e r i a l ,  k e e p i n g  r e c o r d s  and
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g a z e t t i n g  p ro m o t io n s  i s  h a n d le d  by th e  common p e r s o n n e l  
s e c t i o n .
The f o r e g o i n g  accoun t  o f  d e p a r t m e n t a l  
o r g a n i z a t i o n  o f  p r o m o t io n  shows c o n s i d e r a b l e  v a r i e t y .
The l e v e l  o f  d e l e g a t i o n  to  S t a t e  b r a n c h e s  v a r i e s  f ro m  
none i n  A t t o r n e y - G e n e r a l ’s to  £1083 to  £1173 i n  some 
o t h e r s  t o  as h ig h  as £1883 i n  T a x a t i o n .  I n  t h e  m a t t e r  
o f  a d v e r t i s i n g  v a c a n c i e s ,  we have a t  one end th e  P.M*^. ’ s 
D epar tm en t  s w e a r in g  by u n i v e r s a l  a u v e r t i s e m e n t  and a t  the  
o t h e r  end d e p a r tm e n t s  l i k e  Customs a d v e r t i s i n g  l e s s  t h a n  
h a l f  o f  t h e i r  v a c a n c i e s ,  w i t h  o t h e r  d e p a r tm e n t s  i n  
be tw een  a d v e r t i s i n g  most o f  t h e i r  v a c a n c i e s ,  though 
c l a i m i n g  l e s s  v i r t u e s  f o r  i t  t h a n  th e  P.M.G. ’s .  Some 
d e p a r tm e n t s  have  s t a n d i n g  S t a f f  C o m m it te e s ,  some use  
ad hoc comm ittees  and a few employ n e i t h e r .  Some 
comm ittees  i n t e r v i e w  c a n d i d a t e s ,  w h i l e  o t h e r s  go by 
r e p o r t s  and c o n s u l t a t i o n .  Not a l l  t h e  d i f f e r e n c e s  
be tw een  d e p a r tm e n t s  can  be t r a c e d  r a t i o n a l l y  t o  s t a f f  
c o m p o s i t i o n ,  s i z e  o r  g e o g r a p h i c a l  s p r e a d .  Much depends 
on t h e  p e r s o n a l i t y  and p o l i c i e s  o f  the pe rm anen t  head .  
This  f a c t o r  i s  more e v i d e n t  when we c o n s i d e r  the c r i t e r i a  
u s e d  i n  d e t e m i n i n g  e f f i c i e n c y .
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CRITERIA OF PROMOTION 
Statutory changes
There were three amendments in 1943 to 
section 50 of the Commonwealth Public Service Act 
regarding the basis of promotion. The main subsection 
(3) stating that in the selection of an officer, 
consideration was to be given to relative efficiency and 
in the event of equality of efficiency to seniority, was
left alone subject to the next subsection (based upon a
18
Bailey Committee recommendation,) saying:
"(3A) The regulations may provide for the selection of 
officers for promotion to prescribed offices or to 
offices included in any prescribed group or section of 
offices on the basis of the selection of the senior 
efficient officer available for promotion."
The relevant Regulation 1090 has so far prescribed 34
types of positions, many of them Fourth Division
manipulative positions such as Assistant Storeman,
Telegraphist, Line Foreman, Mail Officer and Lift
Attendant but including some clerical positions such as
Clerical Assistants (grades 1 and 2), Postal Clerks, and
Senior Postal Clerks, the last two being in the Third
Division. Professor Bailey's misgivings have been more
than justified by the success of associations in widening
18. Bailey Report, paras. 41-44.
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t h e  scope  o f  th e  R e g u l a t i o n  beyond i t s  o r i g i n a l  i n t e n t i o n ,  
and im peding  t h e  march o f  e f f i c i e n c y .
S u b s e c t i o n  (4 )  d e f i n e s  e f f i c i e n c y  e x a c t l y  as i n  
t h e  e a r l i e r  A c t s ,  a d d in g  t h a t  " i n  th e  c a s e  of an o f f i c e r  
who i s  a r e t u r n e d  s o l d i e r ,  ( e f f i c i e n c y )  i n c l u d e s  such  
e f f i c i e n c y  as in  t h e  o p i n i o n  o f  t h e  Pe rm anen t  Head, the 
Board  o r  a P ro m o t io n s  Appeal  Com mit tee ,  as th e  c a s e  may be ,  
he would have a t t a i n e d  b u t  f o r  h i s  ab sen c e  on a c t i v e  
s e r v i c e . ”
This  i s  e x a c t l y  t h e  same a s  th e  m o d i f i e d  
e f f i c i e n c y  p r o v i s i o n  o f  t h e  e a r l i e r  A c t s .  There  was 
no i n s t a n c e  of  i t s  use  i n  the  sample  s u r v e y  o f  1936
19
p r o m o t i o n s ,  th o u g h  t h e r e  were many s e r v i c e m e n  i n  i t .
T h is  may be p a r t l y  due t o  t h e  f a c t  t h a t  p r a c t i c a l l y  a l l
a p p l i c a n t s  w i t h i n  c e r t a i n  age g r o u p s  i n  t h e  s e r v i c e  a r e
r e t u r n e d  s o l d i e r s  g i v i n g  no o p p o r t u n i t y  f o r  i t s
s e l e c t i v e  a p p l i c a t i o n .  There i s  some e v id e n c e  o f  a
g e n e r a l  d e p r e c a t o r y  a t t i t u d e  among d e p a r tm e n t s  ( e v e n  in
th e  R e p a t r i a t i o n  D e p a r tm en t )  and t h e  Board  tow ards
20
w e i g h t i n g  war s e r v i c e  as such .  On t h e  o t h e r  hand army 
e x p e r i e n c e  i n  a s i m i l a r  f i e l d  o f  work ( t o  t h a t  of the
19* F o r  d e t a i l s  o f  t h e  sample  s u r v e y ,  s e e  l a t e r  and see  
a l s o  Appendix ,  C.
20. See ( c u r r e n t ) .  3 6 /4 3 8 4 .
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v a c a n t  p o s i t i o n )  i s  c o u n te d  and t h e  h o l d i n g  o f  a
21
Commission i s  e q u a t e d  w i t h  q u a l i t i e s  o f  l e a d e r s h i p .
The s o l d i e r  r e c r u i t s  of r e c e n t  y e a r s  have
22
g e n e r a l l y  p r o g r e s s e d  as f a s t  as y o u th  r e c r u i t s ;  h u t
f e a r s  have b een  e x p r e s s e d  abou t  t h e  c o n g lo m e r a t io n  o f
th e  o l d e r  s o l d i e r s  a t  c r u c i a l  l e v e l s  o f  the  T h i r d
D i v i s i o n  which fo rm  p r o m o t io n  s t e p s  f o r  the younger
r e c r u i t s  below - t h u s  c o n s t i t u t i n g  a b l o c k  to  t h e i r  
23
p ro  mot io n .
S u b s e c t i o n  4A, i n t r o d u c e d  on t h e  recom mendat ion  
24
o f  the  B a i l e y  Com m it tee ,  r e a d s :
N o t w i t h s t a n d i n g  a n y t h i n g  c o n t a i n e d  i n  t h e  l a s t  p r e c e d i n g  
s u b s e c t i o n ,  ’’e f f i c i e n c y ” s h a l l  i n  r e l a t i o n  to  p ro m o t io n s  
t o  su c h  s e n i o r  e x e c u t i v e  o f f i c e s  i n  a D epar tm en t  as a r e  
p r e s c r i b e d ,  i n c l u d e  n o t  only  s p e c i a l  q u a l i f i c a t i o n s  and 
a p t i t u d e  f o r  t h e  d i s c h a r g e  o f  the  d u t i e s  o f  t h e  o f f i c e  to  
oe f i l l e d  our a l s o  f o r  t h e  d i s c h a r g e  o f  the d u t i e s  o f  
o f f i c e s  o f  h i g h e r  s t a t u s  i n  t h e  d e p a r t m e n t .
T h is  i m p o r t a n t  change i n  th e  c o n c e p t  o f  e f f i c i e n c y  ( i n
23
A u s t r a l i a . )  u n f o r t u n a t e l y  s u f f e r e d  i n f a n t i c i d e  as  f o l l o w s .
21.
22.
At l e a s t  one Appeal  Committee Chairman has t h i s  
t e n d e n c y  and t h i s  w r i t e r  was p r e s e n t  d u r i n g  an a p p e a l  
h e a r i n g  when he c o u l d  d i s c o v e r  t h i s .
The P a t t e r n  of  R e c r u i t m e n t  o f  c l e r k s  i n  the y e a r s
1548, 1931 and 1954 and t h e i r  P r o g r e s s i o n  i n  t h e
Commonwealth P u b l i c  S e r v i c e  f ro m  d a te  o f  r e c r u i t r u e n t
23.
24. 
23.
to  1957. ( R e s e a r c h  s e c t i o n  C .P .S .B .  ) ,  p .3 0 .  
I b i d .
B a i l e y  R e p o r t ,  p a r a s .  6 0 -61 .
Based on ( c u r r e n t ) *  53 /2 8 4 7 .
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E a r l y  i n  1946, th e  Board c i r c u l a r i z e d  
d e p a r t m e n t s  to  f i n d  o u t  what pos i t i o n s  each of them would 
l i k e  to  ’’p r e s c r i b e " .  D ep ar tm en ts  v a r i e d  c o n s i d e r a b l y  i n  
t h e i r  r e p l i e s ;  T r e a s u r y  l i s t e d  22 p o s i t i o n s  i n c l u d i n g  
most Second d i v i s i o n  o f f i c e r s  and a few T h i r d  D i v i s i o n  
a c c o u n t a n t s ;  H e a l t h  i n c l u d e d  a l l  p r o f e s s i o n a l  b r a n c h  
h e a d s ,  and a l l  s e n i o r  Commonwealth m e d i c a l  o f f i c e r s  w i th  
o n ly  th e  C h i e f  C l e r k  on t h e  c l e r i c a l  s i d e ;  C i v i l  
A v i a t i o n  wanted  a l l  p o s i t i o n s  o v e r  £ 4 5 0 (S )  i . e .  w i t h i n  
the  p r e s e n t  maximum o f  £1173 ,  p r e s c r i b e d ;  Navy l i s t e d  29; 
Supply  and S h ip p in g  would have  p o s i t i o n s  over  £750(S)  
i . e .  p r e s e n t  £1833 p r e s c r i b e d ;  t h e  P. G. l i s t e d  147; 
w h i le  D efence  wanted a l l  Second D i v i s i o n  p o s i t i o n s  
p r e s c r i b e d .
A f t e r  a y e a r ’ s d e la y  t h e  Board ,  i n f l u e n c e d  by
Mr. L angker  d e c id e d  to i n c l u d e  a l l  o f f i c e r s  i n  c h a rg e  o f
s e c t i o n s  and b r a n c h e s .  The d r a f t  r e g u l a t i o n  109J r e a d :
• The p r o v i s i o n s  o f  S u b s e c t i o n  4A o f  S e c t i o n  50 o f  the  Act 
s h a l l  a p p ly  i n  r e l a t i o n  to an o f f i c e  the  o c c u p a n t  of  which 
i s  i n  c h a rg e  of  a b r a n c h  o r  a s e c t i o n  of a b r a n c h  i n  a 
d e p a r tm e n t .
As a second  s t r i n g  to t h e i r  bow t h e  d e f i n i t i o n  o f  m e r i t  
( i n  th e  B o a r d ’s 1926 c i r c u l a r )  was to be expanded to 
i n c l u d e  " e f f i c i e n c y  d e m o n s t r a t e d  by d u t i e s  a l r e a d y  
p e r fo rm e d  and e s t i m a t e d  c a p a c i t y  to p e r f o r m  o t h e r  h i g h e r
d u t i e s  i n  t h e  f u t u r e " .  B u t  the  S o l i c i t o r - G e n e r a l  i n  June
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1949 d e c l a r e d  th e  d r a f t  r e g u l a t i o n  (and  th e  w id e r  
d e f i n i t i o n  o f  m e r i t )  as u l t r a  v i r e s  s e c t i o n  50(4A) 
s i n c e  t h e  p o s i t i o n s  were n o t  " s e n i o r  e x e c u t i v e " .  A f t e r  
t o y i n g  w i th  t h e  i d e a  o f  amending t h e  A c t ,  t h e  Board l e t  
t h e  m a t t e r  d rop  q u i e t l y .
But  i n  th e  f i f t i e s ,  many d e p a r tm e n t s  were f a c e d
w i t h  mass r e t i r e m e n t s  of top  ru n g  o f f i c e r s ,  w i th  few
o f f i c e r s  in  the  n e x t  l i n e  w i t h  t h e  p r o p e r  age and
e x p e r i e n c e ,  owing to the s u s p e n s i o n  o f  y o u t h  r e c r u i t m e n t
i n  th e  i n t e r - w a r  y e a r s .  Many p ro m o te es  t o  th e  lo w er
m id d le  r a n g e  p o s i t i o n s  would t h e r e f o r e  have to  be q u i c k l y
moved to  n e a r  the top and t h e  " p o t e n t i a l "  f o r  h i g h e r
p o s i t i o n s  assumed g r e a t  im p o r tan c e  even a t  the  low er
m id d le  l e v e l .  The Customs D ep ar tm en t  u rg ed  t h i s  w i th
f i g u r e s  and g ra p h s  i n  1953 and i t  was t r u e  o f  many o t h e r
26
d e p a r t m e n t s .  The Board  a sk ed  d e p a r tm e n t s  " to  u se  t h e i r  
d i s c r e t i o n  as t o  the  e x t e n t  to  w h ich  p o t e n t i a l  m ight  he 
t a k e n  i n t o  a c c o u n t " ,  t h o u g h  an Appeal  Committee Chairman 
was l a t e r  w o r r i e d  abou t  the  e x t r a - s t a t u t o r y  n a t u r e  o f  
t h e  d i s c r e t i o n .
D u r in g  th e  f i v e  y e a r s  s i n c e  t h e n ,  a p a r t  o f  
the  " a d m i n i s t r a t i v e  gap" i n  the  u p p e r  m id d le  r a n g e s  has  
b e en  f i l l e d  w i t h  e a c h  d e p a r tm e n t  u s i n g  i t s  d i s c r e t i o n  i n
26. I b i d
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c o n s i d e r i n g  p o t e n t i a l .  This  i s  i n d e e d  b e t t e r  t h a n
d i s r e g a r d i n g  p o t e n t i a l  a l t o g e t h e r  on a n a rrow  i n t e r p r e t a t i o n
o f  t h e  l e t t e r  o f  th e  law. But the  ways i n  which t h e  gap
h a s  been f i l l e d  by d i s c r e t i o n  have v a r i e d  very w id e ly
27
f r o m  d e p a r t m e n t  to d e p a r t m e n t ;  t h e  r e s p o n s i b l e  o f f i c e r s
o f  some d e p a r tm e n t s  who were f a r s i g h t e d  o r  lucky  enough
to r e c r u i t  m atu re  q u a l i f i e d  men f ro m  o u t s i d e  t h r o u g h
s e c t i o n  47 i n  t h e  e a r l y  p o s t - w a r  y e a r s  had l i t t l e
d i f f i c u l t y ;  o th e r sw h o  b e l i e v e d  i n  making t h e  b e s t  o f  a
b ad  job p u t  t h e i r  f a i t h  i n  i n t e n s i v e  t r a i n i n g  o f  th e
a v a i l a b l e  m e d i o c r i t y ;  and s t i l l  o t h e r s  who had no i l l u s i o n s
o f  t h e  q u a l i t y  of  t h e i r  m idd le  l e v e l  o f f i c e r s
compromised by t r a i n i n g  and p u s h i n g  up some and k e e p i n g
o t h e r  p o s i t i o n s  u n f i l l e d .  T h e i r  r e p l i e s  to  a r e c e n t
q u e s t i o n n a i r e  f rom  t h i s  w r i t e r  showed t h e i r  c o n c e rn  a b o u t
p o t e n t i a l  and t h e i r  v a g u en e ss  a n d  d i f f e r e n c e s  as t o
28
where and how to  f i n d  i t .  There seems to be no g e n e r a l  
p o l i c y  o r  p l a n  i n  t h e  s e r v i c e  as a whole on the s u b j e c t .
We s h a l l  r e t u r n  to  th e  s u b j e c t  i n  t h e  l a s t  c h a p t e r  and
27. I n  t h e i r  r e p l i e s  to  a q u e s t i o n  o f  the
R e c r u i tm e n t  Committee on th e  a d m i n i s t r a t i v e  gap ,  
many d e p a r tm e n t s  o b l i q u e l y  c o n f e s s e d  to  h a v in g  f i l l e d  
p a r t  o f  i t ;  t h e i r  methods and s t a n d a r d s  in d e e d  
d i f f e r e d  w i d e ly ;  and t h e y  e x p e c t e d  the  n e x t  mass 
r e t i r e m e n t , :  i n  t h e  e a r l y  s i x t i e s  c r e a t i n g  a p r o b le m  
a g a i n .
28 .  F o r  d e t a i l s  o f  th e  q u e s t i o n n a i r e  s e e  Appendix  B.
The s a l a r y  l e v e l  a t  which t h e y  w an ted  to  c o n s i d e r  
p o t e n t i a l  v a r i e d  v e r y  much. But  p r a c t i c a l l y  a l l  
were a g re e d  a b o u t  i t s  im p o r ta n c e  a t  some s t a g e .
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d i s c u s s  the  i m p l i c a t i o n s  f o r  t h i s  q u e s t i o n  o f  t h e  
s u g g e s t i o n s  o f  t h e  R e c r u i tm e n t  Committee  on t h e  new 
Second D i v i s i o n .
P r a c t i c a l  d e t e r m i n a t i o n  o f  e f f i c i e n c y
So much f o r  th e  changes  ( o r  s t a g n a t i o n )  i n  t h e  
s t a t u t o r y  c o n ce p t  o f  e f f i c i e n c y .  L e t  us t u r n  to  t h e  
q u e s t i o n  of  how i t  i s  d e t e r m i n e d  i n  p r a c t i c e  now. We 
s h a l l  d i s c u s s  ( a )  th e  e x p r e s s e d  o p i n i o n s  of p r o m o t in g  
a u t h o r i t i e s ;  (b)  t h e  c r i t e r i a  u s e d  as r e v e a l e d  i n  a 
sample  su rv e y  o f  1956 p r o m o t i o n s ,  and ( c )  some a t t e m p t s  
t o  use  a s t a f f  r a t i n g  o r  r e p o r t i n g  sy s tem .
The o p i n io n s  of o v e r  f i f t y  p ro m o t in g  o f f i c e r s  
i n  twenty  d e p a r t m e n t s  o f  t h e  s e r v i c e  were e l i c i t e d  
t h r o u g h  a q u e s t i o n n a i r e ,  su p p le m e n te d  by many f o l l o w - u p  
i n t e r v i e w s ,  t h e  q u e s t i o n n a i r e  i t s e l f  b e i n g  b a s e d  on ^  
e a r l i e r  i n t e r v i e w s  and a s t u d y  o f  many p r o m o t io n  f i l e s .
The t a b l e  o f  p r e f e r e n c e s  drawn f rom  t h e i r  r e p l i e s  i s  q u i t e  
r e v e  a l i n g .
29. See Appendix B f o r  th e  q u e s t i o n n a i r e  s e n t  ro u n d .
A f t e r  r e c e i v i n g  th e  r e p l i e s  of t h e s e  p r o m o t in g  
a u t h o r i t i e s  a lm o s t  a l l  o f  them were i n t e r v i e w e d  to  
c h ecx  up d o u b t f u l  p o i n t s  and  e l i c i t  f u r t h e r  
in fo  m a t  i o n .  T h is  was ve ry  h e l p f u l  i n  s e t t i n g  some 
n u m e r i c a l  r e p l i e s  i n  t h e i r  p r o p e r  p e r s p e c t i v e .
The P o s t m a s t e r - G - e n e r a l ’ s D ep ar tm en t  would n o t  
answer the  q u e s t i o n n a i r e  i n  the  form s e n t  b u t  i n s t e a d  
s e n t  a long  d e s c r i p t i v e  r e p l y  which  was p r e c e d e d  and 
f o l lo w e d  by some i n t e r v i e w s .  T h is  i n f o r m a t i o n  has  
now been  u sed  i n  t h e  t e x t  l a t e r ,  though i t  c a n n o t  be 
used  as su ch  i n  t h e  t a b l e s .
The q u e s t i o n n a i r e  av o id e d  a l l  vague te rm s l i k e  
p e r s o n a l i t y  and i n i t i a t i v e .  The d e t e r m i n a n t s  were 
chosen  a f t e r  a s t u d y  of  many p ro m o t io n  f i l e s  and 
i n t e r v i e w s  w i t h  p ro m o t in g  o f f i c e r s ,  as t h e  ones which  
were i n  p r a c t i c e  u se d  w id e ly  i n  th e  s e r v i c e .  The 
q u e s t i o n n a i r e  i t s e l f  was p r e p a r e d  i n  c o n s u l t a t i o n  w i t h  
a P r o f e s s o r  o f  P s y ch o lo g y .
Preference order Table XX
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Determinant I II III IV V VI VII VIII
a)Oral opinion of his immediate superior 
officer 1 7 13 16 4 4 3 1
to]«ritten opinion of 
his immediate 
superior officer 6. 12 13 12 3 l 2 0
clActing experience in 
the vacant position or 
a similar position 5 7 8 11 10 5 1 2
d)An examination 
Qualification relevant 
to the duties of the 
position 2 7 5 7 17 8 1 0
A general examina­
tion not imimediately 
relevant to the 
duties of the 
position 0 0 0 0 4 10 13 20
TTAn honours degree in 
subjects not 
immediately relevant 
to the duties of the 
position 0 0 1 4 7 10 17 7
g)A series of regular 
periodical rating 
reports on the officer 
by one or more 
superior officers 13 10 7 2 2 5 2 7
h) The opinion or 
recommendation of a 
Staff Committee in 
the department 27 12 4 1 1 1 5 0
N.B. The term determinant is irsed in the isense of' !some thing
which determines one’s efficiency. Each horizontal row 
does not exactly add up to 51 since some refused to place a 
number against some determinant and some others placed the 
same number against two determinants. But these were rare 
cases. This excludes the Public Service Board’s reply but includes that of four of its Inspectors and three sets of comments modifying some preferences.No specific method of counting preferences is used but 
only a general impressionistic survey.
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The f i r s t  p la c e  goes to the recommendation o f  a 
s t a f f  com m ittee . T h is  i s  p a r t ly  due to  at l e a s t  ten  
departm ents having  s ta n d in g  s t a f f  com m ittees w ith  many 
o th e r s  r e l y in g  h e a v i ly  on ad hoc com m ittees. There i s  a 
f e e l i n g  th a t  com m ittees combine the v i r t u e s  o f  a l l  o th e r  
d e ter m in a n ts .  T heir  growing vogue has r e p la c e d  sp o ra d ic  
c o n s u l t a t io n  o f  su p e r io r  o f f i c e r s  (o v er  the phone) by 
form al reg u la r  c o n s u l t a t io n  to g e th e r  w ith  an o p p o r tu n ity  
to  check o p in io n s .  S ec o n d ly ,  su p e r io r  o f f i c e r s  welcome 
t h i s  c lo s e r  a s s o c i a t i o n  and f e e l  more r e s p o n s ib l e .  
T h ir d ly ,  Appeal Committees seem to p la ce  some v a lu e  on 
s t a f f  comm ittee c h o ic e s .  Where com m ittees are combined 
w ith  a r a t i n g  system  as in  the Department o f  T axation  or 
in  the Customs, g e n e r a l  s a t i s f a c t i o n  has been  the  r e s u l t .
Next in  order i s  th e  r a t in g  r e p o r t .  C u r io u s ly  
enough, ten  o f  i t s  f i r s t  and fo u r  o f  i t s  secon d  
p r e f e r e n c e s ,  come from prom oting a u t h o r i t i e s  who do not  
o p era te  a r a t i n g  system  at p r e s e n t  but are e i t h e r  on the 
eve o f  in tr o d u c in g  i t ,  or want the  Board to  in tro d u ce  i t ,  
or  w ait f o r  an id e a l  s e t  o f  t r a in e d  r a t e r s .  On th e  
o th e r  hand, fo u r  a u t h o r i t i e s  a c t u a l ly  u s in g  i t ,  gave i t  
the th ird  p l a c e .  Hence i t s  importance as an a c tu a l  
o p e r a t in g  determ inant i s  n o t  as h ig h  as in d ic a t e d  by 
p r e fe r e n c e s ,  which however prove i t s  growing p o p u la r i t y .  
We s h a l l  d i s c u s s  a l i t t l e  l a t e r  th e  r a t in g  sy s te m s in  
a c tu a l  u s e .
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A c t i n g  e x p e r i e n c e  comes f o u r t h  among t h e
p r e f e r e n c e s  h u t  we s h a l l  soon  f i n d  th a t  i t  is  much more
im p o r t a n t  i n  p r a c t i c e .  S i m i l a r l y  a g e n e r a l  e x a m in a t io n
q u a l i f i c a t i o n  and an  h o n o u rs  d e g r e e  come l a s t  among the
p r e f e r e n c e s  ( w h i l e  a r e l e v a n t  e x a m in a t io n  q u a l i f i c a t i o n
i s  p l a c e d  somewhat h i g h e r )  m a in ly  b e c a u se  th e  r e p l i e s
30
e x c lu d e d  a l l  ’p r e s c r i b e d ’ e x a m i n a t i o n s .  This  i n d i c a t e s  
the w id e s p r e a d  s u s p i c i o n  o f  q u a l i f i c a t i o n s ,  bu t  a l s o  
u n d e r r a t e s  t h e i r  a c t u a l  im p o r t a n c e ,  as we s h a l l  soon s e e .
The o r a l  o p i n i o n  o f  a s u p e r i o r  o f f i c e r  has a low 
p r e f e r e n c e  v a lu e  ( s i x t h )  m a in ly  b e c a u se  i t s  p l a c e  has  been  
t a x e n  by t h e  s u p e r i o r  com m it tee  sy s te m .  A few o ld -  
f a s h i o n e d  o f f i c e r s  p r e f e r  i t  to  a w r i t t e n  o p i n i o n  as b e i n g  
more f r a n k  and f o r t h r i g h t .  The m a j o r i t y  p r e f e r  an 
o p i n i o n  s u p p o r t e d  by e v i d e n c e ,  t h e i r  own p e r s o n a l  
knowledge o f  an o f f i c e r ,  and a v a r i e t y  o f  o p i n i o n s  to a 
s i n g l e  c a s u a l  o p i n i o n  o f  th e  s u p e r i o r  o f f i c e r ,  however 
f o r t  h r  i  gh 't .
A c t in g  e x p e r i e n c e
The sam ple  su rv e y  o f  T h i r d  D i v i s i o n  
p ro m o t io n s  i n  1936 r e v e a l s  t h e  g r e a t e r  im p o r ta n c e  o f
30.  P r o f e s s i o n a l  e x a m in a t io n  q u a l i f i c a t i o n s  a r e  
" p r e s c r i b e d ” by r e g u l a t i o n s  f o r  p r o f e s s i o n a l  
p o s i t i o n s .  S i m i l a r l y  a U n i v e r s i t y  d e g re e  i s  
p r e s c r i b e d  f o r  some o t h e r  p o s i t i o n s .  P ro m o t in g  
a u t h o r i t i e s  ( a s  r e v e a l e d  when i n t e r v i e w i n g  them) 
e x c lu d e d  " p r e s c r i b e d ” q u a l i f i c a t i o n s  f ro m  t h e i r  
c o n s i d e r a t i o n .
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a c t i n g  e x p e r i e n c e  w h ich  comes f o u r t h  i n  the  p r e f e r e n c e s .
The s u r v e y  showed t h a t  i n  48 o u t  o f  120 c a s e s  i t  was a
31
v e ry  i m p o r t a n t  f a c t o r .  I n  f i f t e e n  c a s e s  the  prom otee  
had a c t e d  f o r  more t h a n  a y e a r  i n  t h e  p o s i t i o n ,  i n  some 
even  f o u r  y e a r s .  I n  23 c a s e s  s u c c e s s f u l  a c t i n g  
e x p e r i e n c e  was the  d e c i d i n g  f a c t o r  r e v e a l i n g  i t s e l f  i n  
p h r a s e s  r a n g i n g  f ro m  the s im p le  ’’p ro v e d  s a t i s f a c t o r y  w h i l e  
a c t i n g ” , ’’p e r fo rm e d  d u t i e s  s a t i s f a c t o r i l y  when a c t i n g ” , 
’’a c t i n g  and s e n i o r  a v a i l a b l e  o f f i c e r ” ( i n  lo w er  r a n g e s  
where s e n i o r i t y  i s  h e l d  i m p o r t a n t , )  ’’has  t h e  a d v an tag e  
o f  a c t u a l  p e r f o r m a n c e ” to l a u d a t o r y  ones  su ch  as ’’l e f t  
no doubt  as to  h i s  p e r fo rm a n c e  and c a p a c i t y , ” ’’P ro v e n  
a b i l i t y  to d i s c h a r g e  the  d u t i e s  o f  t h e  p o s i t i o n , ” o r  
’’u e m o n s t r a t e d  by t h e  ' e f f i c i e n t  manner ( i n  which she 
p e r fo rm e d  t h e  d u t i e s )  h e r  s u i t a b i l i t y  f o r  p r o m o t i o n ” .
I n  t h e  o t h e r  25 c a s e s  i t  p l a y e d  p u i t e  an i m p o r t a n t  
p a r t  a lo n g  w i th  academ ic  q u a l i f i c a t i o n s  an d  im p r e s s iv e  
p e r s o n a l  c h a r a c t e r i s t i c s .  There  were f i v e  c a s e s  where 
more t h a n  one c a n d i d a t e  had a c t i n g  e x p e r i e n c e ,  and the  
p rom otee  was chosen  on s u p e r i o r  p e r fo rm a n c e  when a c t i n g .
On the  o t h e r  han d ,  t h e r e  were t h r e e  c a s e s  i n  
which a p rom otee  w i t h o u t  a c t i n g  e x p e r i e n c e  was p rom oted  
o v e r  an  a c t i n g  a p p l i c a n t  o r  a p p e l l a n t  who d i d  n o t  measure
31 .  $ o r  d e t a i l s  of  t h i s  sample  s u r v e y  se e  Appendix  C.
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up,  w h i l e  a c t i n g  i n  t h e  p o s t .  There  was a l s o  one c a s e  i n  
which  t h e  d e p a r tm e n t  was co m p e l le d  to  p rom ote  an o f f i c e r  
a c t i n g  i n  t h e  p o s t  f o r  more than a y e a r ,  though n o t  th e  
b e s t  c h o i c e ,  f o r  f e a r  o f  f a c i n g  t h e  music  i n  the Appeal  
Com m it tee ,
A c t in g  i n  a h i g h e r  p o s i t i o n  t h u s  p l a y s  a ve ry  
i m p o r t a n t  p a r t  i n  d e c i d i n g  pe rm anen t  p r o m o t i o n s .  T h is  
p r e s e n t s  b o t h  d e s i r a b l e  as w e l l  as l e s s  d e s i r a b l e  
f e a t u r e s .
A c c o rd in g  to R e g u l a t i o n  116, “ the s e n i o r
e f f i c i e n t  o f f i c e r  a v a i l a b l e ” i s  c h o s e n  f o r  v a c a n c i e s  o f
l e s s  t h a n  a month b u t  “ t h e  most  e f f i c i e n t  o f f i c e r
a v a i l a b l e “ must be t r a n s f e r r e d  i f  l o n g e r  p e r i o d s  a r e
r e q u i r e d .  The l a t t e r  t r a n s f e r s ,  t i l l  1954, c o u ld  be
a p p e a le d  a g a i n s t  o n ly  by a s e n i o r  o f f i c e r  on the  b a s i s
o f  e q u a l  e f f i c i e n c y ,  b u t  i n  t h a t  y e a r  the  R e g u l a t i o n  was
amended to a l l o w  a p p e a l s  by j u n i o r s  on t h e  b a s i s  o f
s u p e r i o r  e f f i c i e n c y ,  t h u s  p l a c i n g  b o t h  t h e  t r a n s f e r  and
32
a p p e a l  on t h e  same b a s i s  as pe rm anen t  p r o m o t i o n s .  The 
number o f  a p p e a l s  i s  o n ly  a s m a l l  p e r c e n t a g e  o f  t h e  
number o f  su ch  t r a n s f e r s ,  b e c a u s e  o f f i c e r s  i n  o t h e r  S t a t e s
32. ( c u r r e n t ) .  53/1551« I t  i s  i n t e r e s t i n g  t o  n o t e  t h a t  
t h i s  amendment was due t o  th e  p r e s s u r e  o f  the  
C l e r i c a l  A s s o c i a t i o n  on a r e l u c t a n t  Boardl
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and other departments and branches in the same State are
deemed not “available” and usually do not appeal.
Appeals were well below 500 till 1954 hut have been
steadily increasing since then as shown by the following 
33
table. Table XXI
Year Number of Number of Successful appeals 
higher duty successful on the on the
transfers appeals grounds of grounds of 
appealed seniority superior
against and equal efficiency
efficiency
1955 768 117(15.2$) 95 22
1956 880 156(17.7$) 118 38
1957 937 133(14$) 103 30
N. B. Percentages in brackets are of successful appeals 
to the total number of appeals.
The percentage of successful appeals is roughly 
the same as for permanent promotions (i.e. 17%), but a 
slightly higher proportion (over one fifth) of successful 
appeals are won on superior efficiency than in permanent 
promotions.
Some departmental authorities argue that since
officers are chosen for higher duty for periods in excess
of a month on the same grounds as for permanent promotion,
it is no surprise to find such acting officers dominating
final promotions and so all is well. In practice, such
33« Figures taken from the O.P.S.B’s Temporary Transfer 
Regis ter.
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t r a n s f e r s  a r e  v e ry  roach c i r c u m s c r i b e d  by c o n s i d e r a t i o n s
34
o f  ’’a v a i l a b i l i t y ” . An o f f i c e r  o f  p o t e n t i a l  who th u s
m is se s  a c t i n g  e x p e r i e n c e  t h r o u g h  no f a u l t  o f  h i s  own
f i n d s  i t  d i f f i c u l t  to  e s t a b l i s h  h i s  e f f i c i e n c y  a g a i n s t  a
p ro v e n  a c t i n g  o f f i c e r ,  though  i n  r a r e  c a s e s  we have s e e n
him win a g a i n s t  an a c t i n g  f a i l u r e .  I n  some c a s e s ,  a
s e n i o r  o f f i c e r  a l lo w e d  t o  a c t  i n  an a p p a r e n t l y  s h o r t  t e rm
vacancy  i s  c o n t i n u e d  i n  i t  f o r  months o u t  o f  s h e e r  i n e r t i a
and a l lo w e d  to e n t r e n c h  h i m s e l f .  On th e  o t h e r  hand,  some
p r o m o t in g  a u t h o r i t i e s  choose  a c t i n g  o f f i c e r s  w i t h  u tm o s t
c a r e ,  f o l l o w  t h e i r  p r o g r e s s  and weed o u t  t h e  p o o r  r i s k
e a r l y ,  and t h e n  p u t  a c t i n g  v a c a n c i e s  to  t h e  b e s t  use  as
t e s t i n g  g rounds  and s t e p p i n g  s t o n e s .  T h ere  i s  no u n i f o r m
p r a c t i c e  o r  p o l i c y  i n  t h e  s e r v i c e  as a whole and though
h i g h e r ,  d u ty  t r a n s f e r s  a r e  p u t  to  b e t t e r  u s e  t h a n  i n  the
33
i n t e r - w a r  y e a r s ,  w i t h  a p l a n n e d  p o l i c y ,  much more c o u ld  
be made o u t  of  t h e  enormous a c t i n g  o p p o r t u n i t i e s  i n  th e  
p r e s e n t  s e r v i c e .
34« In  f a c t  some t r a n s f e r s  a re  r e s t r i c t e d  t o  b r a n c h e s  
and d i s t r i c t s  in  t h e  P. M. G-’ s D epar tm en t  i n  the  
i n t e r e s t s  o f  sm oo th ly  r u n n i n g  th e  d e p a r t m e n t .
Fo r  an a c c o u n t  o f  a r e c e n t  d i s p u t e  over  t h i s  q u e s t i o n  
see  ( c u r r e n t ) .  5 2 /1 5 9 9 .
See I n f r a . C h a p te r  XIV, pp ,  536 -3 7 .35 .
T e r t i a r y  q u a l i f i c a t i o n s
The g row ing  im p o r ta n c e  o f
q u a l i f i c a t i o n s  ( b o t h  p r o f e s s i o n a l  and g e n e r a l )  h a s  b e en  
h i g h l i g h t e d  by r e c e n t  s u r v e y s ,
( i )  The f o l l o w i n g  t a b l e s  f rom the  B o a rd ’ s sample 
su rv e y  o f  th e  T h i r d  D i v i s i o n  i n  1956 b r i n g  o u t  t h e
dominance o f  g r a d u a t e s  i n  the  h i g h e r  e c h e l o n s .
___________ ____ __________ Table  XXII
Q u a l i f i c a t i o n
type
Annual 
s a l a r y  up 
to  £1300
Annual
s a l a r y
£1300-
£2999
Annual 
s a l a r y  
£ 2 ,0 0 0  
and o v e r
T o ta l
No q u a l i f i c a t i o n  13 ,725
( 9 2 . 5%)
G e n e ra l  q u a l i f i c a t i o n s
k 2 & 5
(49$)
510
( 2 9 . 3%)
18 ,523
( 7 3 . 1%)
( A r t s ,  Commerce
Economics e t c . ) 345 
( 2 . 3$ )
960
( 1 0 .9 $ )
306
( 17. 5%)
1626
( 6 . 4$ )
P r o f e s s i o n a l
^ u a l i f i c a t  io n s 773
( 5 . 2%)
3504
(4 0 .1 $ )
927
( 5 3 .2 $ )
5204
( 2 0 .5 $ )
TOTAL 14,843 8752 1743 25 ,338
36.  The f i r s t  t a b l e  i s  a c t u a l l y  t a h e n  f rom  S i g n i f i c a n c e  
o f  R e c r u i tm e n t  P r a c t i c e s  f o r  H ig h e r  A d m i n i s t r a t i o n  
in  the  Commonwealth P u b l i c  S e r v i c e , ( a  s t u d y  group 
r e p o r t  o f  the  A.C.T. Group o f  the  R . I . P . A . ) ,  1957» 
A p p e n d ice s ,  T ab le  9. T h is  t a b l e  was c o m p i led  f rom 
th e  f i g u r e s  i n  the  G.P. S.B. I l l  D i v i s i o n  Sample 
s u r v e y ,  1956.
The sam p le  e r r o r  i s  w e l l  below 5$ e x c e p t  i n  th e  
c a se  o f  G e n e r a l  q u a l i f i c a t i o n s  i n  th e  l o w e s t  s t r a t u m .  
The second  t a b l e  i s  p a r t  o f  T a b le  19 i n  the  
u n p u b l i s h e d  group of t a b l e s  i n  th e  G.P. S.B. I l l  
D i v i s i o n  sample  s u r v e y  of 1956.
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Table XXIII
Maximum salary 
of the group
Those with 
academic 
qualifications 
general or 
professional
Those without Total
academic
qualifications
£ 903 2 70 4590 4860
£ 993 43 3240 3285
£1083 233 2325 2580
£1263 548 3563 4111
£1333 1040 1319 2350
£1333 816 1496 2312
£1723 1520 776 2290
£1943 1096 691 1787
£2273 798 422 1220
£2493 & above 438 93 531
N.B: Each salary group includes those drawing salaries 
from the maximum of the lower group to the maximum 
indicated for that group.
The terms graduate and academic qualifications as used 
here embrace all tertiary qualifications.
The general graduates include graduates in Commerce and 
Economics while the professionals include in addition to 
the usual doctors, lawyers, engineers and architects, 
accountants and scientists also.
The second table shows vividly how the 
unqualified fall by the wayside as we go to higher salary 
groups and how the graduates slowly dominate the higher 
echelons. The first table shows the same slightly 
differently; the qualified form over seventy per cent of 
the top stratum and fifty of the middle while the 
unqualified form ninety per cent of the lowest and less 
than half of the middle.
Both tables would indicate that the graduates 
have been moving up faster than the rest for quite a few 
years. Prom other tables of the Board’s survey, it would
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appear that they tend to crowd into the responsible
policy forming and higher supervisory areas of the
service. There is also some indication that those
recruited initially as graduates move up faster than those
who qualified by part-time study in the service and that
the graduates in each stratum are significantly younger 
37than the rest. The professionals fo-rm the majority of 
graduates and half of the top salary group because as we 
have shown earlier there is a greater proportion of 
higher positions in the professional part of the Third 
Division.
(ii) The Board’s Progression Survey of the
clerical recruits of 1943, 1951 and 1954 shows that graduate
38
recruits are promoted twice as fast as the others.
(iii) Encel’s survey of about 280 of the most
senior administrators indicates an even higher
39preponderance of graduates in that group. Of the 280,
154 were graduates of whom 110 -were recruited as 
graduates. Of the 123 who became senior administrators 
before age 45* 94 were graduates, 74 being recruited as
37. This is a broad but reasonable guess from the age 
level tables in the G.P.S.B. Ill Division sample 
survey. These tables were not published because of 
somewhat high sample error. They would seem reliable 
enough for making this statement.
38. The Pattern of Recruitment of Clerks in the years 
1948, 1951 and 1954 and their progression in the 
Commonwea1th Public Service from date of Recruitment 
to 1957. 1958, pp.32-33.39. °ee Apendix E for details of Enoel's Survey.
378
g r a d u a t e s .
The r e a s o n s  f o r  t h e  f a s t  p r o g r e s s  of  g r a d u a t e s
i n  t h e  t h i r t i e s  and f o r t i e s  a r e  n o t  f a r  to  s e e k .  (a )  The
p r o f e s s i o n a l s  were a lways g e a r e d  to  advance  q u i c k l y ;  most
o f  them, r e c r u i t e d  t h r o u g h  s e c t i o n  47,  s t a r t e d  w i t h  a
h ig h  i n i t i a l  s a l a r y ;  and t h e i r  c a d r e s  c o n t a i n e d  a g r e a t e r
40
p r o p o r t i o n  o f  h i g h e r  p a i d  p o s t s  t h a n  th e  c l e r i c a l  c a d r e s ,  
v i r t u a l l y  p u l l i n g  them up f a s t .  (b)  The a r t s  g r a d u a t e s  
r e c r u i t e d  i n  the  t h i r t i e s  u n d e r  s e c t i o n  36a , s t o o d  o u t  
f rom  th e  mass o f  a g e i n g  s o l d i e r s  and t h e  d e p l e t e d  ranks  o f  
th e  o ld  c l e r i c a l  e x a m in a t io n  r e c r u i t s ,  i n  th e  
p o s t - d e p r e s s i o n  and war y e a r s ,  when t h e  s e r v i c e  was 
hungry f o r  a d m i n i s t r a t i v e  t a l e n t .  ( c )  Many f i r s t  r a t e  
g r a d u a t e s  f rom  o t h e r  w a lk s  o f  l i f e  who h e l p e d  the s e r v i c e  
o u t  o f  the s t r e s s  o f  war y e a r s  were e a g e r l y  r e t a i n e d
la
t h r o u g h  s e c t i o n  47 i n  th e  e a r l y  p o s t - w a r  y e a r s .  (d )  The 
s m a l l  b u t  i n c r e a s i n g  q u o ta  o f  g r a d u a t e s  r e c r u i t e d  as 
d i p l o m a t i c  c a d e t s  were meant to  p r o g r e s s  f a s t e r  l i k e  
th e  p r o f e s s i o n a l s .
40. T h is  was so i n  the  days o f  Commissioner  c o n t r o l  
( S u p r a ,  p .1 0 6 )  and i s  more so i n  th e  f i f t i e s  (S u p ra ,  
p.243). Hence i t  must  have been  h a l fw a y  be tw een  t h e s e  
two i n  t h e  f o r t i e s .
41.  From 1946 t o  1948, 88 n o n - p r o f e s s i o n a l s  were r e t a i n e d  
i n  t h e  s e r v i c e  t h r o u g h  s .4 7 *  From 1949 t o  1931, 344 
were r e t a i n e d  in  t h e  same way. T h is  group c o n t a i n e d  
the  cream o f  t h e  war y e a r s  w i l l i n g  t o  s t a y  on and
some o f  t h e s e  a r e  w e l l -know n  f i g u r e s  i n  t h e  s e r v i c e  now.
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A l l  t h e s e  r e a s o n s  e x c e p t  ( c )  a re  o p e r a t i n g  i n
the  f i f t i e s  w i th  even g r e a t e r  v i g o u r .  We have p o i n t e d
o u t  th e  s t e a d i l y  i n c r e a s i n g  p r o p o r t i o n  o f  h i g h e r  p a i d
p o s t s  i n  the  p r o f e s s i o n a l  c a d r e s  compared w i t h  th e  r e s t
o f  t h e  s e r v i c e .  A c co rd in g  t o  t h e  B o a r d ’s d e t e r m i n a t i o n s
42
u n a e r  S e c t i o n  53 t h e r e  a re  89 c a t e g o r i e s  o f  p o s i t i o n s  
r e q u i r i n g  a p r o f e s s i o n a l  q u a l i f i c a t i o n  making up a b o u t  
5 ,0 0 0  p o s t s  i n  th e  T h i r d  D i v i s i o n ,  and the  P r o f e s s i o n a l  
O f f i c e r s ’ A s s o c i a t i o n  has  z e a l o u s l y  i n s i s t e d  on p r o p e r
43
q u a l i f i c a t i o n s  i n  a l l  c a s e s .  A l l  t h i s ,  combined w i t h  
t h e  h ig h  r e g a r d  f o r  them in  a new s o c i e t y  e n s u r e s
43a
p r o f e s s i o n a l s  even  f a s t e r  p r o g r e s s  i n  t h e  f u t u r e .
T h e i r  p o o r  c o u s i n s ,  the  a r t s  g r a d u a t e s ,  have f o u r
c a t e g o r i e s  o f  p o s i t i o n s  ( s u c h  as R e s e a r c h  O f f i c e r a n d
Defence  O f f i c e r )  w i t h  w id e r  s a l a r y  s c a l e s  num ber ing  over
300 r e s e r v e d  f o r  them, b u t  in  many more c a s e s  t h e i r  ch ances
44
a r e  i n c r e a s e d  by a d e g r e e  b e i n g  p r e s c r i b e d  as " d e s i r a b l e "  
o r  b e i n g  c o u n te d  as " p o t e n t i a l " .  They ten d  t o  be 
c o n c e n t r a t e d  i n  c e r t a i n  d e p a r tm e n t s  s u c h  as E x t e r n a l  
A f f a i r s ,  T ra d e ,  T r e a s u r y  and P r im a ry  I n d u s t r y  w i t h  more
42 .  dee C .P .S .B .  p u b l i c a t i o n ,  D e t e r m i n a t i o n o f  t h e  P u b l i c  
S e r v i c e  Board i n  P u rsu an c e  o f  s e c t i o n  32 ,  53 and 53B 
o f  the  P u b l i c  S e r v i c e  Act as a t  1 s t  Sep tem ber  1958 .
43 .  F o r  an i n s t a n c e , ~ s e e  ( c u r r e n t ) .  56 /4966
43a .  The p r o f e s s i o n a l s  dom ina te  the  h i g h e r  s a l a r y  g roups  
r i g h t  up to t h e  to p  b u t  a t  t h e  top  i t s e l f  t h e r e  a re  
v e ry  few of them as p e rm a n en t  h e a d s .  T h i s  i s  due t o  
v a r i o u s  d e p a r t m e n t a l  t r a d i t i o n s ,  c o n v e n t io n s  and 
p r e j u d i c e s .
44 .  See ( c u r r e n t ) .  52 /6782  f o r  some s i d e l i g h t s  on 
" d e s i r a b l e " q u a l i f i c a t i o n s .
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45
posts in the upper echelons requiring capacity to collect
and weigh information and conceive policy than in bigger
departments suspicious of them or giving them no special 
46
recognition.
Staff reporting
The increasing vogue of staff reporting 
systems is wholly due to the initiative of some
47
departments without any central direction from the Board.
45» These are the small but important policy departments 
with a good number of higher positions and many 
positions such as Projects Officers, Research 
Officers, Statisticians etc. demanding a degree by 
regulation or otherwise.
46. The estimated distribution of graduates as a
percentage of the departmental Third Division Staff 
is given in the following table. TableXXIV
Up to 5% & / o  - 1 5 % 1&% - 25 26 - 50 above 50
Army Air Defence A. G r 7T s External
Customs Civil Defence Health Affairs
War Aviation Prod. Primary Nat.
Service Immigra tion Interior Indus try Development
Homes Labour and Treasury P. 3. B. Prime
Wavy Wational Wo r&s Supply Minister* s
Social Service Territories Office of
Services
Taxation
Au di t 
Repat. 
Shipping 
and 
Trans 
P. M. a.
Trade
Stats
Educ ation
At least Customs and P. M. G. seemi to be "suspicious" of
graduates 
their top
on the basis 
officers.
of the casual remarks of some of
47. This paragraph is based on (current). 53/4271.
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The latter* settled into an attitude of letting the 
departments do it, after an indifferent reception of their 
own proposals in 1954 by the Permanent Heads’ Conference 
and the Joint Council subcommittee. They discouraged 
departmental enthusiasts for service-wide reporting "even 
though the piecemeal systems developed by each department 
might vary and be often unsatisfactory."
The stages of evolution are much the same in
each department; the initiative of some keen officers
produces a scheme suited to departmental needs, which
passes through an experimental stage with the approval of
the permanent head; and the service associations are
consulted and informed at suitable opportunities before
48
finally launching the scheme.
For example, in the Customs Department, on the 
initiative of a keen Assistant-Comptroller a form was 
slowly evolved in 1955 through the Supervisor’s
48. The account of the evolution and current practices of 
staff reporting in various departments is based on a 
number of interviews with departmental officers 
concerned, and discussions on their current files and 
forms. Most of the actual forms are too long to be 
incorporated in the text or footnotes. The shortest 
of them is given in the Appendix D.
For a more detailed history of staff reporting 
see V.Subramaniam, "Evaluating personnel efficiency 
in the Commonwealth Public Service" Publie 
Administration (Sydney). Vol. XVI, no.3.
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c o n f e r e n c e s ;  an e l e c t e d  S t a f f  A d v iso ry  Committee o f  t h e  
d e p a r t m e n t  was c o n s u l t e d  a t  a l l  s t a g e s ;  e x p e r i m e n t a l  
r e p o r t s  were made i n  1936 i n  the  C e n t r a l  O f f i c e  and f o u r  
S t a t e s  which h e lp e d  to improve the d e s c r i p t i o n  o f  q u a l i t i e s  
i n  th e  form; and t h e  methods of r e p o r t i n g  and r e g u l a r  
r e p o r t s  were i n s t i t u t e d  th e  n e x t  y e a r .  S i m i l a r l y  i n  the  
Works D e p a r tm e n t ,  a k e e n  0 and M O f f i c e r  e x p e r im e n te d  
w i t h  and d e s ig n e d  fo rm s  i n  May 1937 which  were d i s c u s s e d  
w i t h  b r a n c h  h e a d s ,  and the  a s s o c i a t i o n s  were c o n s u l t e d  
and c o n v in c e d  i n  the  n e x t  few m onths .  I n  Labour  and 
N a t i o n a l  S e r v i c e  t r o u b l e  a r o s e  in  1933 th r o u g h  
i n s u f f i c i e n t  c o n s u l t a t i o n  w i t h  a s s o c i a t i o n s  who s u s p e c t e d  
r a t i n g  as a p r e l i m i n a r y  to  r e t r e n c h m e n t .
The form s and the methods of  r e p o r t i n g  a r e  so 
i n t i m a t e l y  tu n ed  to the  d i f f e r i n g  job  c a t e g o r i e s  and 
need s  o f  each  d e p a r tm e n t  a s  to make d e s c r i p t i o n  i n  
g e n e r a l  terms p o i n t l e s s .  I t  i s  an i n e s c a p a b l e  
c o n seq u en ce  of  the  c l o s e  r e l a t i o n  o f  " e f  f  ic  i e n c y " i n  th e  
A u s t r a l i a n  f a s h i o n  to  t h e  s p e c i f i c  d u t i e s  of  e ach  p o s t .
At one extreme t h e  Works D ep ar tm en t  has  f o u r  d i f f e r e n t  
r e p o r t i n g  fo rm s ,  f o r  t e c h n i c a l  o f f i c e r s ,  lower  c l e r i c a l  
o f f i c e r s ,  upper  c l e r i c a l  o f f i c e r s  and s e n i o r  o f f i c e r s  
r e s p e c t i v e l y .  The f i r s t  t h r e e  o f  them c o n s i s t  o f  t h r e e  
m in u t e ly  p r i n t e d  f o o l s c a p  pages  w i t h  h i g h l y  d e s c r i p t i v e  
r a t i n g s *  u n d e r  t e n  d i f f e r e n t  q u a l i t y - h e  a d in g s  i n  e a c h ,
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s u i t e d  to t h e  r e s p e c t i v e  c a t e g o r y ,  h u t  th e  fo rm  on s e n i o r  
o f f i c e r s  l e a v e s  i t  to  the r e p o r t e r  to  make a d e s c r i p t i v e  
r e p o r t  on c e r t a i n  l i n e s .  The Customs D epar tm en t  has  a 3
s i n g l e  form f o r  a l l  T h i r d  D i v i s i o n  o f f i c e r s ,  w i t h  t e n  i tem s  
su c h  as q u a n t i t y  o f  work, a c c u ra c y ,  r e l a t i o n s  w i th  o t h e r s ,  
i n i t i a t i v e ,  judgm ent ,  and s u p e r v i s i o n .  The T a x a t i o n  
b r a n c h  a l s o  has  one fo rm  w i t h  s e v en  t r a i t s  su ch  as 
knowledge,  d i l i g e n c e ,  power o f  e x p r e s s i o n ,  m e n ta l  
a l e r t n e s s ,  a c c u ra c y ,  o u t p u t  and i n t e r r o g a t i o n ,  th e  f i r s t  
s i x  to  he  r a t e d  f o r  a s s e s s o r s ,  and the f i r s t  f o u r  and the 
s e v e n t h  f o r  i n v e s t i g a t i o n  o f f i c e r s .  There  i s  a 
s u p p le m e n ta r y  form  f o r  t h o s e  who m easure  up to  a h ig h  
l e v e l  i n  t h e  b a s i c  r a t i n g .  The D e p a r tm en t  o f  Labour  and 
N a t i o n a l  S e r v i c e  has  t h r e e  d i f f e r e n t  forms r e s e m b l in g  a 
lon^  q u e s t i o n n a i r e ,  w h i le  th e  C i v i l  A v i a t i o n  D epar tm ent  
u se s  q u e s t i o n s  i n v o l v i n g  r e s p o n se s  to s p e c i f i c  work 
s i t u a t i o n s  f o r  r e p o r t i n g  on i t s  T r a f f i c  C o n t r o l l e r s .
The r e p o r t i n g  form u sed  by the E x t e r n a l  A f f a i r s  
D ep ar tm en t  f o r  j u d g in g  t h e  p r o m o t a b i l i t y  o f  i t s  d i p l o m a t i c  
s t a f f  combines p e r s o n a l i t y  a s s e s s m e n t  w i t h  r e s p o n s e  to 
g e n e r a l  s i t u a t i o n s .
The p r o c e d u r e  o f  r e p o r t i n g  v a r i e s  c o n s i d e r a b l y  
f rom  d e p a r tm e n t  to  d e p a r tm e n t .  I t  i s  g e n e r a l l y  t h e  
s e c t i o n  l e a d e r s  o r  t h e i r  e q u i v a l e n t s  who r a t e  t h e i r  
o f f i c e r s ,  b u t  i n  Custom s,  the  b r a n c h  head  i s  en co u rag e d
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to fo rm  a r e p o r t i n g  com m it tee  w i th  h i s  s u p e r v i s o r s ,  w h i le  
in  t h e  d e p a r tm e n t s  o f  Works and T a x a t i o n  the r e p o r t  i s  
c o u n t e r s i g n e d  by t h e  s u p e r i o r  o f f i c e r ,  w i th  comments i f  he 
d e s i r e s .  I n  the  l a t t e r  two d e p a r t m e n t s ,  r e p o r t s  a re  made 
h a l f - y e a r l y  ( t o  b u i l d  up a s e r i e s  o f  r e p o r t s )  w h i le  i n  th e  
fo rm e r  r e p o r t i n g  i s  a n n u a l .  A l l  r e p o r t i n g  d e p a r tm e n t s  
have s u c c e s s f u l l y  fo b b ed  o f f  demands to l e t  the  o f f i c e r  s e e  
h i s  own r e p o r t .  But  t h e  c o n t e n t s ,  p a r t i c u l a r l y  h i s  
s h o r t c o m in g s  a r e  to  be e x p l a i n e d  to him i n  th e  normal  
c o u rs e  o f  work i n  t h e  c a s e  o f  T a x a t i o n ,  more f o r m a l l y  by 
th e  b r a n c h  head ,  d u r i n g  a " c o u n s e l l i n g "  i n t e r v i e w  i n  
Customs, and by  a f o r m a l  p e r i o d i c a l  committee  of s e n i o r  
o f f i c e r s  in  Works.
An e x p e r t  a n a l y s i s  o f  t h e  methods o f  r e p o r t i n g  
and o f  t h e  t r a i t s  r e p o r t e d  on i s  o u t s i d e  the  sco p e  o f  t h i s  
e n q u i r y .  I t  i s  a l s o  too  e a r l y  t o  judge th e  r e s u l t s  o f  
th e  sy s te m s  u s e d .  But they d e s e r v e  p r a i s e  s im p ly  as an 
e a r n e s t  s e a r c h  f o r  l i g h t ,  more l i g h t .  The d e p a r tm e n t s  
th em se lv e s  c l a i m  f o r  them o n ly  th e  v i r t u e  o f  more and 
b e t t e r  i n f o r m a t i o n  to  h e lp  p r o m o t io n  d e c i s i o n s .  But  the  
c l o s e  o r i e n t a t i o n  of e a c h  r e p o r t i n g  form to  th e  d u t i e s  
o f  a p a r t i c u l a r  group  o f  p o s i t i o n s  rr^y r e j u v e n a t e  the 
c o n c e p t  o f  s p e c i f i c  job  e f f i c i e n c y  a t  the expense  o f  the  
newer c o n c e p t  o f  g e n e r a l  a d m i n i s t r a t i v e  p o t e n t i a l .
The l a r g e s t  d e p a r t m e n t ,  the  P.M. G’ s ,  i s  not  k een
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a bou t  r a t i n g  a f t e r  the f a i l u r e  of  a r e c e n t  s e c t i o n a l
e x p e r i m e n t ,  th o u g h  P o s t a l  o f f i c i a l s  were i t s  s t r o n g e s t
a d v o c a te s  b e f o r e  t h e  B a i l e y  Commit tee .  They c o n t i n u e  to
u se  v a r i o u s  q u e s t i o n n a i r e s  as b e f o r e  f o r  t h e i r  m a n i p u l a t i v e
s t a f f  and r e l y  on D i s t r i c t  I n s p e c t o r ’ s r e p o r t s  f o r  t h e i r
49
c o u n t r y  p o s t a l  s t a f f .
Of f o r t y  o t h e r  p r o m o t in g  a u t h o r i t i e s  who gave
r e a s o n s  f o r  t h e i r  r e s e r v a t i o n s ,  s i x  c i t e  the s m a l l  s i z e
arid i n t im a c y  o f  t h e i r  e s t a b l i s h m e n t s ,  t h r e e  t h e  c o s t s  o f
i n s t i t u t i n g  i t ,  e i g h t  t h e  l a c k  o f  t r a i n e d  r e p o r t e r s ,  w h i l e
t h i r t e e n  d i d  no t  b e l i e v e  i n  i t  s e r i o u s l y .  On t h e  o t h e r
hand ,  many P u b l i c  S e r v i c e  I n s p e c t o r s  a r e  i n  f a v o u r  o f  th e
i d e a  though  th e y  do no t  need  i t  f o r  t h e i r  own s m a l l
o f f i c e s ;  i n  the D e p a r tm en ts  of the  I n t e r i o r  and Navy,
many C h ie f  O f f i c e r s  a r e  x e en  w h i l e  th e  perm anen t  head s
have d oub ts ;  i n  t h e  Army a p r e p a r e d  scheme has  b e e n  d e l a y e d
by f r e q u e n t  change o f  pe rm an en t  h e a d s ;  and i n
R e p a t r i a t i o n  i t s  l a u n c h i n g  i s  im m inen t .  The l i s t  o f
50
c o n v e r t s  seems to be e x p a n d in g .
To sum up ,  e f f i c i e n c y  i n  the T h i r d  D i v i s i o n  i s  
l a r g e l y  d e te r m in e d  on th e  b a s i s  o f  one o r  more o f  th e
49» Supra ,  pp .  208- 1 1 .
50 .  The i n f o r m a t i o n  i n  t h i s  p a r a g r a p h  was g iv e n  i n  r e p l y
t o  q u e s t i o n  no. I I  i n  my q u e s t i o n n a i r e .  See Appendix  B.
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following: (a) staff committee opinion (in many departments);
(b) periodical staff reports (in six) departments;
(c) professional qualifications and attainments (for 
professional positions) and University degrees (in some 
policy departments); and (d) higher duty performance (in 
all departments). P. M. G.’s uses (c) and (d) as much as 
other departments and relies considerably on the 
inordinately long applications overflowing with 
information instead of (b) and on the opinions of branch 
heads or section leaders and informal consultation instead 
of (a).
We have also noted the differences between the 
determinants used by various departments owing to their 
differing needs and the differing policies of permanent 
heads. The latter has been mostly responsible for the 
institution of staff reporting in some departments and 
hostility in others. Similarly, some departmental heads 
are openly Known as favouring or prejudiced against 
graduates or as welcomers of extra-departmental talent or 
otherwise. We shall refer again in the last chapter to
the credit and debit sides of this flowering of
51
departmental initiative.
51. Infra, Chapter XIV, pp. 517-19.
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Seniority
Seniority, which is governed by the same
regulations as in 1924, is rarely mentioned in Third
Division promotions nowadays. In the writer's
promotion sample survey, only in three cases was it
definitely considered as between two officers otherwise
equal with a fourth case in which it was flagrantly
rewarded. It could have played a part in the twenty-one
cases influenced by considerations of wide and varied
experience or maturity, which a senior has a better
chance of acquiring. Its role is rather obscure in
promotions influenced by higher duty experience, for the
chances of a senior to act in higher positions vary
much according to departments and circumstances. In
both acting and final promotions his chances are better
in positions carrying up to £1263 per annum and some
departments are known to arrange applicants or
prospectives in seniority order against the specific
52
recommendations of the Bailey Committee.
On the other hand a seniority list embracing 
the whole Division and based on date of entry has become 
unrelated to any line of experience and unintelligible
52. Bailey Report, para. 89
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even to strict Confucians. The list plays some cruel
joxes on them, when, for example, they find the senior
they have chosen appealed against by a senior from
elsewhere and have to defend their choice on either
efficiency grounds or by pleading "real" seniority
based on sectional experience as against "fortuitous”
53
seniority.
On the whole, in Third Division promotions
above the £1263 level, promoting authorities are
ashamed of mentioning seniority, which exerts some
influence, however, under other names and forms. The
existence of Appeal Committees compels many of them to
54
consider seniority more carefully on the one hand and 
to seen better factual foundations for their judgments 
of efficiency, on the other, and the latter is a 
definite gain.
Seniority, however plays an important part in 
the Fourth Division with its 63,810 officers under 731 
designations. Over a third of their total occupy 
positions in various base grades,which include almost all
53. Eg. P.56/1409.
54. 38 out of 50 promoting authorities felt so in 
answer to my questionnaire, question V.(1).
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promoteable posts in the postal and semi-clerical group,
such as higher grades of Assistants and Clerical
Assistants, Postal Officers and Telegraphists and a
good proportion of them in the artisan group such as
linemen and line foreman, ’’the senior efficient officer
available" must be promoted according to Regulation 1090.
Seniority thus governs promotion to over half the
promoteable positions, subject to minimum qualifications
by examination or experience. In 1957-38 about a third
of the promotions in the Fourth Division came under.
55
Regulation 1090. Secondly ninety-two types of 
positions involving technical duties require examinations 
for appointment or promotion. For the small number of 
supervisory positions outside the scope of regulation 
1090 and particularly those carrying annual salaries
r
over £1263 such as Workshop Supervisor, Senior 
Technical Instructor or Supervising Technician, similar 
determinants of efficiency to those in the Third 
Division are used in promotion.
55. C.P. S.B. 34th Report, p.33, Table 14.
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Pro m o t io n s  Appeal  Committees
The B a i l e y  Committee
recom m endat ions  c o n c e r n i n g  t h e  method o f  d e t e r m i n i n g
56
a p p e a l s  were c a r r i e d  o u t  by t h e  amending P u b l i c  S e r v i c e  Act 
o f  1945 and i n c o r p o r a t e d  i n  s e c t i o n  50 o f  t h e  main A c t .
The a p p e a l  p r o c e d u r e  was f u r t h e r  e l a b o r a t e d  i n  
R e g u l a t i o n s ,  109 and 109D-F.
E a r l y  i n  1946 f u l l - t i m e  Chairmen f o r  the
P ro m o t io n s  A ppeal  Committees  o f  New Sou th  Wales and
V i c t o r i a  were a p p o in t e d  and to o k  t h e i r  o a t h  to  p e r f o r m
t h e i r  d u t i e s  " w i t h o u t  f e a r  o r  f a v o u r ,  a f f e c t i o n  o r  
57
i l l - w i l l . "  The S t a t e  P u b l i c  S e r v i c e  I n s p e c t o r s  were 
a p p o in t e d  Cha irm en i n  t h e  o t h e r  S t a t e s  and to o k  th e  o a t h  
b e f o r e  one o f  t h e  C h i e f  O f f i c e r s .  The Chairmen l a t e r  
a d m i n i s t e r e d  the  o a t h  to  t h e  o t h e r  two members o f  the  
Appeal  C om m it tee s .
The d e p a r t m e n t a l  r e p r e s e n t a t i v e  on e ac h  Appeal  
Committee i s  n o m in a ted  by th e  pe rm anen t  head  o f  the 
d e p a r tm e n t  w h e r e in  a p r o m o t io n  i s  a p p e a le d  a g a i n s t  and i s  
u s u a l l y  c h o sen  f o r  h i s  f a m i l i a r i t y  w i t h  t h e  r e l e v a n t  group 
o f  p o s i t i o n s ,  th o u g h  some d e p a r tm e n t s  have p r e f e r r e d  to
56.  B a i l e y  R e p o r t ,  p a r a .  180, recom m endat ions  X I-X V III .
57 .  ( c u r r e n t ) .  G46/2.
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send an officer from the Personnel section in all cases.
Associations have sometimes complained that this member
tenaed to become a departmental advocate forgetting his
oath and the Board has drawn departments’ attention to
58
such complaints. This writer has found little reason to
suspect departmental ’’briefing” of their nominees.
Associations have also insisted that the departmental
representative must not have been associated with the
making of a promotion aopealed against, but the Board has
59left this to the good sense of departments.
The association having the largest membership
covering the relevant group of positions has the right to
nominate a representative (and two deputies) to Appeal 
60
Committees. A few associations have been expressly 
mentioned in the Regulations as covering certain groups 
of postal positions and in most cases the Board finds it 
easy to determine the proper association but there have 
been groups of positions for which two or three 
associations have claimed coverage. The association 
itself may cover employee groups outside the public 
service out the officer nominated should be a Commonwealth
58. (current). <3-46/8.
59. Ibid.
60. This paragraph is bssed on (current). <3-46/29, G48/107, 
A48/3270, 55/3 and 55/4220.
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public servant. The British Medical Association 
(Australian Branch) till recently refused to nominate a 
representative in each State and also objected to a lay 
Chairman of a Committee determining an appeal regarding 
a medical position but they have at last worked out a 
modus vivendi with the Board.
An appeal must be lodged by an appellant, within
21 days of the gazettal of the promotion, with the
Inspector of the State wherein the position is located,
either on the grounds of (a) superior efficiency or
62
(b) seniority and equal efficiency. He may submit 
additional statements and documents in support of his 
appeal. As soon as possible after the last day for the 
receipt of appeals, the relevant Promotions Appeal 
Committee goes through the appeal and decides either to 
interview the promo tee and the appellants (some or all), 
or to determine the appeal on the basis of statements 
submitted and any further enquiries deemed necessary. 
Generally, most city officers are directly interviewed 
but most country appeals are determined on statements, 
though the Victorian Committee tried to visit many officers
61
61. (current). 55/3*
62. Reg. 109.
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in country districts. According to section 50(7A) all
officers absent on war service or defence leave (under
section 72) or absent on official duty outside Australia,
are to be considered appellants for all suitable
vacancies but since July 1947 this privilege has been
64
restricted to very few cases.
Under Regulation 109F "it shall be the duty of 
a Promotions Appeal Committee to make its inquiries 
without regard to legal forms or solemnities." As 
soon as a Committee assembles, the members spend some 
time in going through the papers concerning the appeal(s) 
to be heard, the departmental representative usually
explaining his department's reason for the promotion.
The promo tee is then called in first and then the 
appellants one by one. Each is allowed to explain his 
case in his own way after which he is questioned by the 
members of the Committee on some points. After the 
parties have been heard, the Committee deliberates 
together for some time and in simple cases, may come to 
a decision straight away. In other cases they are free 
to make enquiries individually over the phone at once or
63* (current) G49/136.
64* (current) A46/1490.65. Based on actual observation of an appeal hearing.
65
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at leisure as the case may he, and decide at a later 
sitting.
The Appeal Committee in each State can decide
finally (under powers delegated hy the Board) appeals
regarding all positions carrying upto a maximum salary
of £,1263 per annum provided the promotee as well as all
the appellants are in that State and in such cases they
need send only their decision to the Board's office for
gazettal, without an accompanying report. Eor all
positions above this level and for all inter-State appeals
the Committee must send a detailed report on the parties
with their own recommendation in the matter. Any member
of the Committee is free to express his dissent in part
or wholly from it, but the large majority of
recommendations are unanimous since each Chairman maxes
a special effort towards unanimity in the Committee’s
66
deliberations. The Public Service Board go largely by 
the State Committee’s recommendations in making their 
final decision in the case of all intra-State appeals.
They have, however, to balance and weigh the reports of 
different State Committees in deciding inter-State
66. Eg. See C.P.S.B. 33rd Report, p.26, Appendix K, 
and 34th Report, p.34, Table 18.
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67appeals. If a provisional promotion is upset on appeal, 
the appellant is promoted by a certificate of the Board, 
otherwise the Board confirms the provisional promotion.
While by and large the new appeal system has
given satisfaction to officers and has been accepted by
departments, there have been some complaints from both68
sides. The Clerical Association discussed theirs with 
the Board in July 1947; other associations have made 
representations from time to time; and the High Council 
of Commonwealth Public Service Organizations ashed for a 
general investigation into the working of the appeals 
system in August 1953. Their first group of complaints 
centre on the lack of information handicapping appellants. 
They have therefore asked the Board to supply them with 
details of the duties of the position, of the 
qualifications and experience of other appellants and 
the promo tee and of the files on the particular 
promotion containing the reports on various officers.
The Board has directed departments to give clear duty
67. This is the weakest point in the appeals system 
according to my investigation into a large number of 
appeal files. The State Committee are asked to sum 
up an appellant as offering ’’strong competition" or 
"average competition" and final judgment is very 
often based on such thin comparisons.
68. The next three paragraphs on the complaints of both 
sides are based on (current) G46/8, G49/156,
57/581, 55/1776, 56/1488, 56/6454 and 56/6274.
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statements when advertising the vacancy or announcing 
the provisional promotion; they consider it difficult 
and time-wasting to supply details of other appellants; 
and they have definitely refused to reveal confidential 
reports to officers as it might destroy the candour and 
value of such reports. They feel that an astute service 
representative on the Appeal Committee can watch for 
victimization and have agreed to make relevant files 
available to the Committees some hours before the 
proceedings. They have been reluctant to have evidence 
on oath as destroying the informality of appeal 
proceedings though a Committee is free to consult 
witnesses. The Board would like the senior officer 
passed over for promotion or higher duty transfer to be
informed before the appeal proceedings of ”any specific
*
adverse matter” that in itself constituted a bar to his 
selection according to the strict letter of Regulation 
108B, but they consider that this does not cover general 
judgments about his relative efficiency. They have 
generally felt that it was physically impossible to 
interview all appellants though associations have pressed 
that justice should appear to be done in that way.
The second set of association demands has been 
directed towards getting the final power of decision for 
all intra-State appeals vested in the State Appeal
397
Conmittees, and towards extending the upper salary limit 
of their delegated power of decision. The Board has 
consistently refused the first demand to divest 
themselves of the final decision hut they have progressively 
extended the upper limit of delegation to Appeal 
Committees till it is £1263 now for provisional 
promotions and £2053 for higher duty transfers. They 
have refused to extend the former to £1353 since the 
corresponding positions ’’formed a threshold of entry to 
higher administrative positions in the service.”
The permanent heads, on the other hand, were 
worried in 1949 about the number of appeals and the delay 
caused by them in staff arrangements. The Board however 
felt that it was unwise to restrict appeals to applicants 
since some vacancies were not advertised and some shy 
officers preferred to appeal rather than apply. They 
were also not prepared to reduce the time limit for 
appeals to two weeks instead of three for the Gazette 
still did not reach many places in time. However they 
instructed Appeal Committees to dispose of most appeals 
within a fortnight after receipt and submit returns to 
them of appeals pending over two weeks and four weeks 
respectively. They also used a ’’floating” Appeal 
Committee to dispose of excess appeals in some States.
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The reduction in delay however is not really impressive; 
as late as June 1937, there were 233 appeals pending- 
over four weeks and k & k over two weeks.
69
The following tables of the number and details 
of promotion appeals in the post-war years reveal some 
interesting points. (See next page).
69. Compiled from C.P. S.B* Annual Report Appendices
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Number o f  p r o m o t io n s  and a p p e a l s  
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S u p e ­
r i o r
E f f i ­
c i e n ­
cy
On
Grou­
nds
o f
E qual
E f f i ­
c i e n ­
c y
and
S e n i ­
o r i t y
On T o t a l
Grou­
nds  
o f
Supe:-
r i o r
E f f i ­
c i e n ­
cy
iy 4 b /4 7 3120 14Ö4 69 Ö0 855 7635 365 34 397
1947/48 7061 2597 9690 1309 10999 465 55 520
1948/49 9891 3410 19204 3546 22750 622 105 727
1949/50 12037 4270 18331 4664 22995 502 106 608
1950 /51 10591 4019 18973 3679 22652 565 102 667
1951/52 10191 2797 9107 2138 11245 414 79 493
1952/53 10407 3457 19981 5615 25596 501 70 571
1953 /54 9768 2912 10484 2743 13227 407 100 507
1954/55 11514 3284 10468 2645 13113 488 98 586
1955 /56 10455 3098 10160 2549 12709 429 113 542
1 9 5 6 /57 11237 3060 11147 3851 14998 370 112 482
1957/58 11101 3025 9824 2881 12705 397 107 504
P e r c e n t  a g e s T a b le  XXVI
Y ear P e r - P e r - P e r - S u c c e s s - ■fer- P e r -
c e n t a g e c e n t a g e c e n t a g e  f u l c e n t a g e c e n t a g e
o f  P r o - o f o f A p p e a ls o f o f
m o t io n s A p p e a ls A p p e a ls  As P e r - Appe a l s A p p e a ls
A p p e a l - on on c e n t a g e u p heId u p h e ld
ed Grounds Grounds o f on on
A g a in s t o f Of °U]?- Promo- Grounds Grounds
E q u a l e r i o r t i o n s o f o f
E f f i e - E f f i c - - A p p ea le d E q u al S u p e r io r
i e n c y i e n c y A g a in s t E f f i c - E f f i c -
and i e n c y ie n c y
S e n i o r - and
i t y S e n i o r -
i t y
1946 /47 4 7 .6 8 9 .1 1 0 .9 ' 2 6 .8 9 1 .4 8 .6
1947/48 3 6 .8 8 8 .1 1 1 .9 2 0 .4 8 9 .4 1 0 .6
1948 /49 3 4 .5 8 4 .4 1 5 .6 2 1 .3 8 5 .6 1 4 .4
1949/50 3 5 .5 7 9 .7 2 0 .3 1 4 .2 8 2 ,6 1 7 .4
1950/51 3 7 .9 8 3 .8 1 6 .2 1 6 .6 8 4 .7 1 5 .6
1951/52 2 7 .5 8 1 .0 1 9 .0 1 7 .6 8 4 .0 16 .0
1952/53 3 3 .2 7 8 .1 2 1 .9 1 6 .5 8 7 .7 1 2 .3
1953/54 2 9 .8 7 9 .3 2 0 .7 1 7 .4 8 0 .3 1 9 .7
1954/55 2 8 .5 7 9 .8 2 0 .2 1 7 .8 8 3 .3 1 6 .7
1955 /56 2 9 .6 7 9 .9 2 0 .1 1 7 .5 7 9 .0 2 1 .0
1956/57 2 7 .2 - - 1 5 .7 7 9 .7 2 0 .3
1957/58 2 7 .3 - - 1 6 .6 78 .8 2 1 .2
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The p e r c e n t a g e  o f  p r o m o t io n s  a p p e a le d  a g a i n s t  
d e c r e a s e s  s lo w ly  t i l l  i t  becomes somewhat s t e a d y  a t  29jx> 
by 1953 and in  t h e  same manner t h e  p e r c e n t a g e  o f  
s u c c e s s f u l  a p p e a l s  has become s t e a d y  a t  17°fo. T h is  may
be  due to  th e  w e a r in g  o u t  o f  t h e  n o v e l t y  o f  Appeal  
Com m it tees ;  the  d e c r e a s i n g  p e r c e n t a g e  of  s u c c e s s f u l  
a p p e a l s  m igh t  i t s e l f  have d i s c o u r a g e d  many who j u s t  
wanted  to  ’’have a go a t  i t ; ” anyway the  a p p e a l s  s y s te m  and 
th e  s e r v i c e  have a p p a r e n t l y  s e t t l e d  down t o  a s t a b l e  
e q u i l i b r i u m .
The p e r c e n t a g e  o f  s e n i o r s  p l e a d i n g  e q u a l  
e f f i c i e n c y  among a l l  a p p e l l a n t s  as w e l l  as among s u c c e s s f u l  
a p p e l l a n t s  i s  a lm o s t  as h i g h  as i n  the  i n t e r - w a r  y e a r s .
I t  would be  r e a s o n a b l e  to  s u g g e s t  the  same e x p l a n a t i o n :  
t h a t  many s e n i o r s  a r e  p a s s e d  o v e r  i n  p r o m o t io n s ;  t h a t  
most  o f  them a p p e a l ;  t h a t  many p r e f e r  to  a p p e a l  on 
s e n i o r i t y  and e q u a l  e f f i c i e n c y  as more p r o v e a b l e  and 
l e s s  p re s u m p tu o u s ;  and the h ig h  p e r c e n t a g e  o f  s u c c e s s  
among s e n i o r i t y  a p p e a l s  p r o b a b l y  e n c o u ra g e s  them.
A f u r t h e r  breakdown o f  th e  p ro m o t io n  and a p p e a l  
f i g u r e s  f o r  two r e c e n t  y e a r s  r e v e a l s  the  c o n c e n t r a t i o n  o f  
a p p e a l s  i n  c e r t a i n  a r e a s  o f  the  s e r v i c e .
4oi
Table XXVII 7Q
Analysis of a sample of promotions in the 1956 Gazettes.
Type and II III Division IV
promotion Division Over £1263- Upto Division Total
£2053 £2053 £1263Departmental
Promotions 4 30 280 519 853 1686Promotions
Appealed Nil 5
Against 113 176 102 396
Successful
Appeals Nil Nil 3 28 21 54Inter-departmental 
Promotions Nil 2 9 46 21 78Promotions
Appealed Nil 1
Against 4 12 3 20
Successful
Appeals Nil Nil Nil 1 Nil 1
Total
Promotions 4 32 289 565 874 1764Total Promotions
Appealed Against Nil 6 117 188 105 416Total Successful
^ppeals Nil Nil 5 29 21 55
Analysis of promotions in 1957-5871 Table XXVIII
II & III 
10 9G
Division
Others
IV Division 
109G Others TotalNumber of
Promotions 129 5751 1556 3665 11101Number of
Promotions
Appealed
Against 16 2141 163 705 3025.
Number of 
Successful
Appeals 15 303 58 128 504Number of
appellants 21 10521 386 1795 12705
70. The Gazettes in the first half of the August to 
September quarter of 1956 were scrutinized and the 
promotions therein tabulated.
71. Prom G.P. S.B. 34th Report, pp. 33-34. All the 
percentages in the text are not worked out in the Tables but can be worked out from the figures therein.
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The percentage of promotions appealed against is much 
higher in trie Third Division (35*4$ ih 195& and 36*6y in 
1937-38) than in the Fourth Division (11#5/^ in 1956 and 
16. 7g in 1957-58). The total number of appellants is 
also far higher in the Third Division (10,542) than in 
the Fourth (2,163) and so is the average of appellants 
for each appeal (about 5 in the Third and about 3 in the 
Fourth Division). The figures for 1956 suggest that 
within the Third Division itself there is a higher 
proportion of appeals to promotions in the middle and 
lowest salary ranges (40 and 30 per cent respectively). 
It is suggested that the greater stress on more certain 
factors such as seniority, examination passes and 
manipulative skill in the Fourth Division leads to fewer 
appeals and appellants whereas the more elusive nature 
of promotion criteria in the Third Division has the 
opposite effect. The fighting is keenest in the lowest 
and middle ranges at points which form the "threshold to 
higher administrative positions’* in the service. There 
is little appealing at the highest levels where the 
officers concerned work closely with one another and 
there should he less reason for an error of judgment and 
more reluctance to fight with close colleagues.
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The d e l a y s  a s s o c i a t e d  w i t h  t h e  a p p e a l s  s y s te m  
i n  a f a r - f l u n g  s e r v i c e  have been  p o i n t e d  o u t  by f o r e i g n
72
o b s e r v e r s  as w e l l  as d e p a r t m e n t a l  heads  i n  th e  S e r v i c e ,
Each  p r o v i s i o n a l  p r o m o t io n  has to w a i t  f o r  21 days b e f o r e
c o n f i r m a t i o n  and a few weeks l o n g e r  i f  i t  i s  a p p e a le d
a g a i n s t  and t h e  g r e a t e r  th e  number o f  a p p e a l s ,  t h e
g r e a t e r  th e  d e la y .  I t  i s  a l s o  a m a t t e r  f o r  c o n ce rn  t h a t
a b o u t  h a l f  t h e  o f f i c e r s  in  t h e  i m p o r t a n t  a r e a  o f  the
T h i r d  D i v i s i o n  s h o u l d  spend  t ime i n  p r e p a r i n g  a p p e a l s  and
a l a r g e  number o f  d e p a r t m e n t a l  and a s s o c i a t i o n  o f f i c e r s
sp e n d  t im e  i n  h e a r i n g  them. T h is  w r i t e r  f e e l s  a lo n g
w i t h  many o t h e r s  t h a t  much o f  t h i s  t im e  cou ld  be  sav ed
w i t h o u t  s e r i o u s l y  c u r t a i l i n g  a p p e a l  r i g h t s .  F i r s t  o f
a l l ,  t h e  t ime l i m i t  c a n  be  s a f e l y  c u r t a i l e d  w i t h  th e
a v a i l a b i l i t y  o f  modern comm unica t ions  a lm o s t  a l l  o v e r
A u s t r a l i a  and much d e p a r t m e n t a l  t im e  c o u ld  a l s o  be  sav ed
by a n t i c i p a t i n g  th e  b u l k  o f  t h e  y e a r ’ s p ro m o t io n s  i n  a
73
f o r m a l  p ro m o t io n  b u d g e t .  Second ly  th e  l e s s  s e r i o u s  
a p p e l l a n t s  c o u ld  be r e d u c e d  in num bers .  These can be  
c l a s s i f i e d  as ’’p r o t e c t i v e "  a p p e l l a n t s  who a p p e a l  a g a i n s t  
one a n o t h e r  in  a group  o f  p r o m o t io n s ,  " a d v e r t i s i n g "  
a p p e l l a n t s  who m e re ly  want  to  p u b l i s h  t h e i r  q u a l i f i c a t i o n s  
w i t h  an  eye on f u t u r e  p r o m o t i o n s ,  and l a s t l y  the
72. £cu r r e n t )  36/6454.
73. See i n f r a ,  p .  538.
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’’p r o f e s s i o n a l 1' a p p e l l a n t  who has  a p e r p e t u a l  g r i e v a n c e  
a g a i n s t  the  s e r v i c e .  The f i r s t  ty p e  can he  a b o l i s h e d  
by a r e g u l a t i o n  a s s u r i n g  t h a t  a group o f  p ro m o t io n s  w i l l  
be c o n s i d e r e d  as a whole on a p p e a l ;  t h e  seco n d  can  be 
r e d u c e d  by a b o l d e r  p e r s o n n e l  p o l i c y  i n  d e p a r tm e n t s  which 
a p p e a r s  t o  go o u t  i n  s e a r c h  o f  t a l e n t ;  and the  l a s t  c o u ld  
p r o b a b l y  be  b e t t e r  c o n t r o l l e d  by s t a f f  c o u n s e l i n g .
L a s t l y ,  t h e  c o n c e n t r a t i o n  o f  a p p e a l s  i n  th e  ’’t h r e s h o l d "  
a r e a s  o f  t h e  T h i r d  D i v i s i o n  i n d i c a t e s  th e  need  f o r  a 
p o s i t i v e  a p p ro a c h  t o  s e l e c t i o n  w hich  we d i s c u s s  i n  th e  
l a s t  c h a p t e r .
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An a n a l y s i s  o f  a sample  o f  a p p e a l  d e c i s i o n s  
shows t h a t  t h e i r  v a lu e  l i e s  more i n  p r o v i d i n g  a 
s a f e g u a r d  a g a i n s t  e r r o r  t h a n  i n  c o n s t r u c t i n g  a c a se  law 
on d e t e r m i n i n g  e f f i c i e n c y .  The Appeal  Commit tees  
p r o c e e d  r a t h e r  i n f o r m a l l y ;  t h e y  do n o t  r e p o r t  a t  a l l  on 
a p p e a l s  u p to  an a n n u a l  s a l a r y  o f  £1263;  and above t h i s  
l i m i t ,  t h e i r  r e p o r t s  t o  t h e  Board  a re  r e a d  c o n s i s t e n t l y  
o n ly  by some o f f i c e r s  i n  t h e  A ppea ls  s e c t i o n  o f  t h e  
B o a r d ’ s o f f i c e  t h o u g h  i m p o r t a n t  p o i n t s  r a i s e d  a re  
c i r c u l a r i z e d  f rom  t ime to  t im e  and a d e p a r tm e n t  m igh t  
b u i l d  i t s  own i n t e r p r e t a t i o n  t h r o u g h  i t s  own a p p e a l  c a s e s
74. More t h a n  150 a p p e a l  f i l e s  r e l a t i n g  to  p ro m o t io n s  i n  
1956 ch o sen  a t  random were s t u d i e d .
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over some months. We have already taken a sanple of 
appeal decisions into account in our sanple survey of 
1956 promotions, since through the medium of departmental 
representatives, there is continuous osmosis between 
departmental and Appeal Committee interpretations. The 
Appeal Committees have in general induced many 
departments to search out a wider field of officers, 
gather more information on them and present their 
decisions more cogently by the example of their procedure 
and decisions. Some departments advertise and 
circularize vacancies to avoid appeals if possible; and 
many departments have instituted formalized consultative 
procedures such as staff committees and ad hoc Committees 
or have gone in for periodical reporting, partly at least 
to present a better case to Appeal Committees and 
discourage appeals.
On the other hand, it was not unknown till 
recently for departmental representatives to pick out 
promising material through appeal hearings and, indeed, 
many timid promoting officers are known to rely on Appeal 
Committees to rescue them from their indifferent choices. 
The Committees have forced departments to look more 
carefully into the claims of senior officers but this 
seems to be mostly confined to the lower salary ranges.
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As s a f e g u a r d s  and s a f e t y  v a l v e s ,  the Commit tees  have 
p l a y e d  a more i m p o r t a n t  p a r t  f o r ,  t h e r e  i s  e v i d e n t l y  more 
s a t i s f a c t i o n  i n  t h e  s e r v i c e  w i t h  t h e  p r o m o t io n  s y s te m  t h a n  
i n  t h e  i n t e r - w a r  y e a r s  though  t h i s  may be due as  much to 
t h e  g r e a t e r  o p p o r t u n i t i e s  i n  an expand ing  s e r v i c e .
G e n e ra l  f e a t u r e s  o f  th e  p o s t - w a r  p ro m o t io n  s y s te m
(a )  The most  s t r i k i n g  f e a t u r e  o f  t h e  c u r r e n t
p e r i o d  has b een  t h e  h ig h  r a t e  of p ro m o t io n  in  t h e
ex p an d in g  s e r v i c e ;  economic e x p a n s i o n  and f u l l  employment
have f o r c e d  t h e  s e r v i c e  to employ a l l  s o r t s  o f  m a k e - s h i f t
d e v i c e s  in  r e c r u i t m e n t  and to p rom ote  a v a i l a b l e  t a l e n t
q u i c x l y  t o  p o s i t i o n s  o f  r e s p o n s i b i l i t y .  The a n n u a l
number o f  p ro m o t io n s  has a v e rag e d  o v e r  10 ,000 i n  the  
75
f i f t i e s  and a c c o r d i n g  to a r e c e n t  p r o g r e s s i o n  s t u d y ,  the
’’a v e ra g e  s a l a r y  g ra d e "  r e a c h e d  by 1948 c l e r i c a l  r e c r u i t s
76
by 1957 was 4*54.  buch jumping  o v e r  f o u r  g r a d e s  w i t h i n  
a decade  of  e n t r y  would have s t u n n e d  t h e  a u t h o r i t i e s  i n  
t h e  i n t e r - w a r  y e a r s .
75* P ro m o t io n  c o e f f i c i e n t  i s  r a t h e r  l e s s  r e l i a b l e  due to  
t h e  v a r i e t i e s  o f  r e c r u i t m e n t  methods and l e v e l s  i n  
t h e  p o s t - w a r  y e a r s .  Hence we a r e  i n d i c a t i n g  o n ly  the  
numb e r  o f  p romo t i o n s .
76• The P a t t e r n  o f  R e c r u i tm e n t  o f  C l e r k s  i n  th e  Years  
1948. 1951, and 1954 and t h e i r  p r o g r e s s i o n  i n  the  
fiommonwea1th P u b l i c  S e r v i c e  f ro m  d a te  o f  r e c r u i t m e n t  
t o  195 7 t 1958. ( p u b l i s h e d  by th e  R e s e a r c h  S e c t i o n ,  
C .P .S .B .  ) ,  p p . 2 5 -26 .
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(Id) The next notable feature is the general acceptance of
inter-departmental movement and the positive search for
extra-departmental talent in the newer departments. The
number of inter-departmental promotions in the whole 
77
service understates this tendency since the older 
departments of the Postmaster-General’s and the Customs 
constituting three-fourths of the service are still 
exclusive, unlike the new departments whose permanent 
heads are quite frank about scouting for good men from 
other departments. The progression study mentioned 
earlier reveals that officers who have changed 
departments are about one grade ahead of the 
non-changers. Much of the changing is concentrated 
closely on both sides of the £1263 level and officers 
seem to settle down after getting into a good line of 
development.
(c) A historian will be quick to note the growing
segration of the Fourth Division from the administrative
mainstream - a tendency already evident in the inter-war
years. Promotion opportunity in it has been reduced to
about half that in the Third Division; about a third of
the promotions are frankly governed (under Regulation 109G)
78
by seniority and bare capacity to do the job; in recent
77. Supra, p. 401.
78. Ibid.
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years it has contributed less and less to the Third
Division by transfer (its contribution is less than a
fourth of the total clerical recruitment whereas under
79single Commissioner control it was nearly two-thirds);
it may contribute even less since over half the
transferees are the dwindling group of returned
soldiers; and lastly the chances of these transferees
to get near the top ranks, i.e. near the £2273 salary
80level, are pretty poor on their present showing.
On the other hand the higher salary echelons 
and top administrative posts are being progressively 
dominated by those recruited by the special sections 
(s.47 mainly) and graduates directly recruited, elbowing
out even direct clerical entrants through the81
school-leaving examination. The upper crust of the 
service is by no stretch of imagination the product of 
“egalitarian” recruitment and it is already "pukxa 
Sahib" in having entered the service to a significant 
extent by "non-egalitarian” routes and progressed faster 
on the basis of special ability and "potential".
79* Supra, p. 89 for figures under Commissioner control.
See, also Recruitment Committee Report, p.89,
Table 3.
80. Significance of Recruitment Practices for higher 
administration in the Commonwealth Public Service, 
a report of an A. C.T. study group of the R.I.P.A. ,
1937, p.24.
81. Ibid. See also the various surveys referred to earlier.
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(d) The fourth noteworthy feature is the general increase
in the proportion of higher (supervisory) posts in the
Third Division as a whole (compared with earlier periods)
and the still greater increase of them among the 
82
professionals. This is a clear indication of the 
increasing managerial and administrative content of the 
service and particularly its quicker growth in recent 
times. We have already referred to the privileged 
position of the professionals in an almost inverted 
pyramid. A by-product of this worth mentioning is the 
professional affectation of some other groups. . s
/■ .• z  - » :r • - r . .w .*■ , >,
(e) An important development of the fifties is the slow 
realization of the need to discover future administrators 
early, together with the need to evolve new concepts of 
efficiency and the growing dissatisfaction with 
rule-of-thumb average-of-opinions method of evaluating 
efficiency. These tendencies are too unevenly 
distributed among departments, too embryonic and 
inchoate to be called a definite movement. We shall 
discuss the need for such a definite movement in the 
last chapter.
(f) Lastly, mention must be made of the generally
82. Supra, p. 343
smooth relations between associations, the Board and 
departments. It is difficult to say how far this is 
due to the satisfactory safeguards of the appeals system, 
how far to the good opportunities in the post-war service 
how far to the consultative mechanism of the Joint 
Council, and how far to the policy of the Board of 
letting sleeping dogs lie. It is even more difficult 
to say whether vested interests will be provoked by any 
imaginative policies looking for new sources of 
administrators.
We shall find in the next chapter that some of 
the post-war problems and tendencies are common to the
State services too.
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CHAPTER XII
CURRENT PROMOTION POLICY IN VICTORIA AND HEW SOUTH WALES
In the current post-war period of economic 
expansion, the State services have been faced with ^ust 
the same difficulties as the Commonwealth in recruitment 
and promotion but because of their smaller size, 
compactness and greater opportunities to experiment they 
seem to be tackling some problems with greater success.
A study of their current promotion policy brings out the 
effect of size, administrative needs and leadership on 
actual promotion practices. In both the State services 
we are studying here we shall enquire respectively into 
(a) their classification system (b) their promotion and 
appeal procedures (c) their concept of efficiency and 
ways of determining it and (d) the special problems of 
service expansion.
VICTORIA.
We have already described how Victoria 
inaugurated her post-war era with a new Act and a 
powerful Board in 1946 - thus making a complete break 
with her past of stagnation and Ministerial interference.1
1. Supra, pp.324-28
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PThe long-delayed victory fortunately avoided the 
mistakes of the Commonwealth and New South Wales, 
erected a simple and satisfying framework of service 
management, and kept the classification simple by
5
avoiding the complications of external arbitration.
Classification Structure -
A hierarchy of nine classes 
was adopted in common for both the Professional and 
Administrative (i.e. the former Clerical) Divisions in 
October, 1947 (in place of the former five classes in 
each of these two D i v i s i o n s ) T h e  class structure 
itself remained unaffected when the salary limits of 
all classes were revised in 1951, 1955, and 1956. The 
following table gives the classes and their original 
and present salary limits.
2. The interval between 1893 when the full-time 
independent Board was retired and 194b when 
another powerful Board took over is quite long. 
Even counting from the early years of the 
Victorian Public Service Association in the 
second decade of this century it is a long 
interval.
3. See further. The Association is very satisfied 
with the present framework and method of 
determining salaries as their Secretary told 
this writer.
4. V.P.S. 1948 Report, Appendices.
Table XXIX
Basic Annual Salary 
Limits (In Australian 
pounds) as at October, 
1947.
Basic Annual Salary 
Limits (In Australian 
pounds) as at 9th July, 1958.5
*i 1050-1520 1850-3800
A 850-1000 1650-1700-1750
Bi 748-774-800 1390-1440-1500
B 670-696-722 1180-1230-1280
C2 592-610-644 1000-1050-1100
C1 527-553-579 830- 875- 920
c 449-475-501 624- 669- 714- 759
D 286-312-338-364-390- 
416-436
442- 468- 494- 520- 
546
E 143-156-182-208-234-
260
182- 208- 247- 286- 
338- 390
N.B. (The middle figures between the maximum and
minimum are the annual subdivisional incremental 
steps by which the maximum is reached. Class A 
has no subdivisions and an officer can be placed 
at any fixed salary within the limits from time
to time. In addition to the basic salary a cost of living allowance, varying from year to year, is 
paid* It is now £A462 per annum in late 1958.)
5. See Victoria Government Gazette of the same date.
The salary limits and the cost of living
allowance have been increased progressively during
the years, without altering the class structure
because a single representative and powerful Board
revises the salary limits for all classes at the same
time thus keeping the hierarchical relativity of the
class structure. The Victorian Public Service
Association too, while pressing for general revision
of class scales from time to time, has not been keen
to nibble at the class structure with sectional
claims; and reasonable claims are forestalled by the
Board by reclassifying the post or group of posts into
the next higher class. Even the Technical and
General Division (embracing tradesmen and various
classes of manual workers) which had no grade structure
till recently, was in July, 1958, provided with a
6codified schedule of 59 grades of fixed salaries from 
£A195 per annum to £A1750 per annum.
Promotion and appeal procedures
According to section 52
of the Victorian Public Service Act of 1946, and the 
Public Service Board’s Regulations thereunder (Part II),
414
6 Ibid.
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the permanent head of a department must report to the 
Board the occurrence of every vacancy together with 
the duties and qualifications required to fill it, 
with or without recommending the name of a suitable 
officer. The Board must then advertise each vacant 
office in the Government Gazette with full particulars. 
Applications close fourteen days after the date of 
advertisement and are forwarded with a list of 
applicants in alphabetical order to the permanent head, 
who must within seven days recommend to the Board an 
applicant he considers most suitable and notify all 
applicants. When none of the applicants is considered 
suitable he lias to inform them accordingly. Any 
non-recommended applicant may appeal to the Board in 
writing within ten days of the notification, stating 
the grounds of his appeal and whether he seeks a 
personal interview, if entitled.
The systern of compulsory service-wide 
advertisement of all vacancies is patently fair to all 
officers and has led to a commendable proportion of 
inter-departmental promotions, (see Table of
416
promotions later). But under this sophisticated
statutory procedure each promotion would take twenty-
one days without appeals and anything over thirty-one
with appeals, but the Board has pointed out its
essential fairness, against the criticism of its 
7delays. Some feel that advertisement of a vacancy 
together with the name of a recommended officer deters 
timid applicants and appellants but in practice only a 
small percentage of the vacancies are so advertised.®
Under the Victorian promotion appeals 
system (more than four score and ten years old) any 
non-recommended applicant can appeal in writing; 
while a senior officer is entitled to a personal 
hearing, under current regulations a qualified junior 
officer is entitled only when all applicants are 
rejected.®
A few appeals involving juniors only are
7. V.P.S. 1950 Report, p.8.
8. There were less than a dozen such vacancies in a 
sample of 118 promotions of 1956 studied.
9. (Vic.) P.S.B. Regulations, (Victorian Government 
Gazette 1954, regs. 38 and 39. There are two sets 
of Regulations under the P.S.Act of 1946, one set 
made by the Governor-in-Council and another by
the Board. Any reference to regulations unless 
otherwise stated is to the latter as published in 
Victoria Government Gazette, 28, January 1954.
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disposed of on the basis of written information in the 
files but many are heard by the Board, the departmental 
head who made the recommendation being usually 
p r e s e n t . N o  strict formalities are observed in the 
hearing but the departmental head is not allowed to 
say anything against an appellant in his absence.
The Board makes the final decision and informs 
appellants and the original promotee of the result, but 
keeps no formal record of the proceedings. The 
successful appellant and the promotee and any genuine 
appellant are reimbursed for their travelling expenses 
to Melbourne.
In the absence of any record of appeal 
hearings or reasons for the Board’s decision or any 
circular on the criteria followed, one cannot talk about 
any "case law'' on efficiency in the Victorian service. 
The appeal procedure is weighted in favour of the senior 
who has a right to be heard, and one hears the 
ubiquitious quip that "the permanent head must have a 
pretty good story to tell" if he overlooks a senior. 
Under the system, it takes a strong departmental head 
to look beyond a reasonably qualified senior to the
10. Based on an interview with the (Vic.) P.S.B 
Chairman.
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claims of a bright junior of potential.
The direct hearing of appeals by the Public 
Service Board themselves ensures uniform standards of 
decision such as they are, and creates staff 
satisfaction by an assurance of fair-play.
There are on an average, about 250
11promotion appeals each year, and the majority of
them are in the Administrative and Professional
Divisions. Since the average annual number of
promotions in these two Divisions is about a thousand
in recent years, it seems that every fourth
promotion is appealed against. Further, the bulk
Table XXX
11. The following table of appeal figures is compiled 
from V.P.S. Annual Reports.
Year Number of 
Promotions 
Appealed 
against
Number
Successful
Appeals
% of Success­
ful Appeals
1948-49 240 26 10.8
1949-50 410 50 12.2
1952-53 236 32 13.3
1953-54 128 17 13.08
1954-55 178 16 9.0
1955-56 219 26 11.8
1956-57 292 45 15.5
1957-58 287 62 21.4
12. See Table, infra, p.429
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of these appeals are apparently concerned with
13promotions to classes Ci and Cg • The obvious
explanation is that promotion from E to D is
14statutorily semi-automatic and thence to C is so in 
practice, owing to expanding opportunities in the 
service, so that real competition starts at the Cl and 
Cg levels. Ambitious officers feel that they must 
get there early to climb high in the service and 
permanent heads and Inspectors know that they must 
look there for the future leaders of the service, 
though they do not seem to have made any imaginative 
plans towards a proper choice.
The criteria of promotion.
The Public Service Act of 
1946 made a new departure by giving relative 
efficiency an overriding position. Section 32 v5) 
of the Act states:
13. Of a sample of 118 promotions in 1956, 3o were 
appealed againstj of these 30, 2$ were in classes 
Ci and Cg and 7 in classes above. Three from 
among the former and one among the latter succeeded. 
For details of the sample survey see Appendix Gf.
14. vVic.) P.S.Act, 1946, section 35.
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In the appointment of a person to any office, 
consideration shall be given first to relative 
efficiency and in the event of equality of 
efficiency of two or more officers in the Public 
Service, then to relative seniority.
In this subsection, efficiency means special 
qualifications and aptitude for the discharge of the 
duties of the office to be filled together with merit, 
diligence and good conduct.
The Association accepted the change mainly 
because it had a representative on the Board itself 
to guard against favouritism, and appeal rights were 
guaranteed as usual.
Seniority is defined simply and 
unequivocally as vesting in the position, a position 
with a higher maximum salary being senior to one with a 
lower maximum. In case of maxima being equal., the 
position with a higher minimum is senior. The 
seniority of officers is the seniority of their current 
positions, and in case of positions of equal seniority, 
is determined by length of service. It is service­
wide in each Division. This system though much the 
same as obtained in the Commonwealth service under 
single Commissioner control, is free from its 
complications ,16 at the sarne time giving the benefit
15. (Vic.) P.S.B. Regulations, 1954, reg.36.
16. For complications see Supra, p.202. The Victorian 
Regulation by vesting seniority in the position 
avoids loss of seniority by no-pay leave or
suspension.
of additional seniority to the efficient officer 
promoted to a higher (senior) position.
There is no further official elaboration 
of the definition of efficiency included in section 
32 of the Act. Section 35 permits the Board to 
prescribe qualifications for appointment and 
promotion. While the qualifying examination for 
officers in class E to obtain promotion to D has not 
been held in the service (owing obviously to the 
historical anti-examination animus in Victoria), the 
Board has successfully prescribed external 
examination qualifications (degrees or diplomas) for 
promotion to various positions in the service, and 
conducts a few in-service examinations with the help 
of external examiners.1^ For example promotion to 
actuarial positions (in the Administrative Division) 
requires a pass in the preliminary and final 
examination in Actuarial Science, conducted by the 
Board; promotion to the position of clerk and 
draughtsman is similarly conditional on competency 
in a relevant test; and in the Professional Division, 
promotion to many positions is conditional on the
17. For details of prescribed examination
qualifications, see (Vic.) P.S.B. Regulations, 
1954, regs. 41-57.
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18possession of relevant examination qualifications.
In the Technical and General Division too, suitable 
examination qualifications are required for 
promotion to such positions as male warden of jails, 
Fisheries Inspector Grade I, Library attendant Grade I,
18. For example each of the following positions require 
the qualifications noted against it.
Position
Conservation officer, Soil 
Conservation Authority
District Conservation 
Officer, Soil Conservation 
Authority
Librarian, above Class D. 
Chief Secretary’s 
Department
Stipendiary Magistrate, Law 
Department
Clerk of Courts above Class 
D, Law Department
Surveyor, Chief Draughts­
man, or Titles Survey 
Officer, Office of Titles
Qualifications for 
Promotion.
Degree in Agricultural 
Science from an approved 
University or diploma 
from an approved 
institution.
A ’prescribed’ examin­
ation conducted by the 
Authority.
Degree in Arts or Science 
or approved equivalent 
linguistic or education­
al qualification.
Practice as Barrister or 
Solicitor of the Supreme 
Court for at least five 
years or pass in a 
’prescribed’ examination 
conducted by the 
Melbourne University.
Pass in a ’prescribed’ 
examination mainly in 
State Acts.
’Thorough knowledge’ of 
office work and legis­
lation.
Assistant Surveyor, or Chief Licensed Surveyor’s 
Draughtsman, Office of Examination
Titles
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Gardener Grades I and II in Botanic Gardens, Mental 
Nurse, Inspector of Factories and Shops, Industrial 
Health Inspector Grade I, and Shorthand writers and 
typists.
These examination requirements assure the 
necessary technical or professional competence for the 
positions; but the choice between two or more officers 
with the necessary qualifications is still to be made 
on the basis of relative efficiency and solely on such 
basis in the Administrative Division which has few 
examinations. How is it interpreted in the Victorian 
service?
There is not much choice among qualified 
professionals, for almost every one is assured 
progression up to and many, reclassification up to 
B as r a n s o m . A b o v e  this point proven professional 
standing counts heavily. Secondly, a statutorily 
prescribed minimum period of service in the related 
lower position20 narrows the field of selection for 
many positions and also affords an opportunity to 
evaluate the officers* performance of similar duties.
19. See infra, pp. 433-34.
20. (Vic.) P.S.B. Regulations, 1954, regs. 43-47.
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It would appear that the most widely adopted
guide to efficiency particularly for non-professional
posts is some sort of Experience* in the same position
or same field as shown by an analysis of a sample of
promotions in 1956. In the 118 promotions (to vacant
positions) studied in detail,21 apart from semi-automatic
promotions from class E to D, professional promotions, and
promotion recommendations which merely named "the most
suitable officer0, all the others were invariably based on
some form of experience. The actual phrases used ranged
from such stale ones as “the most experienced officer
available”, “has all the necessary qualifications and
experience"2^ or “in view of his qualifications and
experience”2^ to such strong ones - referring to
specific acting experience in the job itself - as “has
been carrying out the duties of the vacant office in a
very satisfactory manner“,2^ “has performed the duties
of the position satisfactorily in the absence of . ..”26
or "has experience in all phases of Mental Hygiene
27routine and has relieved the Secretary ...”
21. See Appendix 6r for details of the sample survey of 
Victorian promotions.
22. (Vic.). 56/4102. 23. (Vic.). 56/3033.
24. (Vic.). 5b/l005. 25. (Vic.). 56/8617.
26. (Vic.). 56/8095. 27. (Vic.). 56/3238.
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Besides these promotions to vacancies, there are a
large number of reclassifications each year in each
of which a post is given a higher class, and, the
occupant is promoted along with it on the basis of
his performance. There is, however, very much less
acting in the next higher position in Victoria than in
28the Commonwealth; experience in most cases means
experience in the immediately lower group of positions;
and this means some rigidity in lines of promotion and
a certain advantage to the senior officer who usually
29has more experience.
We have already referred to the 
prescription of a minimum period of experience in the 
related lower position as a condition of promotion.
In addition to this, permanent heads generally mention 
experience in some lines as "desirable” in advertising 
their vacancies; and where they refer to "thorough 
knowledge" of some departmental procedure, it is 
usually equated with successful experience in that 
field where it is not covered by an examination. Wide
28. Little use is made of trial promotions (once 
popular in Victoria) owing to staff shortages.
29. There was one case in the 1956 sample where a 
junior was promoted on his greater experience 
over a less experienced senior. See (Vic.) 
56/3320).
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experience in different fields is an asset for higher 
supervisory positions but there is no service-wide 
programme of training and job rotation to breed 
enough such officers to choose from.
There is little enthusiasm for any
standardised staff rating or reporting scheme.
Though broached in Inspectors* meetings it has not
found an enthusiastic advocate and according to the
present Chairman of the Board they were "frightened”
of it just now. There is a corresponding apathy
among departmental heads, some of whom were scared of
the problem of "rating the raters” and most of whom did
SOnot feel any pressing need for it.
This general unconcern about staff reporting
or devising any formal way of comparing efficiency is
explained by the size of the Victorian service and its
31departmental distribution. Bight departments have
each less than two hundred officers in the Administrative 
or Professional Division and excluding base positions in
30. More than half the permanent heads were apathetic, 
except the head of the Chief Secretary*s 
Department whose experiment however, was not 
encouraged by the Board.
31. See V.P.S. 1958 Report, p.21, Appendix B.
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Class S forming about half the total, the permanent 
head and his top accosiates can personally know the 
work of the remaining departmental officers and get 
more than one first-hand opinion. The three 
departments which have about 300 officers in the 
Administrative Division (namely, Chief Secretary*s, 
Treasurer and Law) are conglomerates of distinct 
branches, each a small department, and three 
departments which have over 250 professional officers 
have a struggle to keep them with ransom re­
classifications and can anyway rely on professional 
criteria. Thus in the two higher Divisions, no 
urgent need is felt for formal methods of staff 
reporting. while the large General Division staff 
in Mental Hygiene (1286) calls for some form of 
performance rating, the availability of examinations 
and experience as measures of technical competence, 
the greater stress on seniority and the lesser 
attention given to the General Division have all made 
it seem less urgent.
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An analysis of promotions in 1956 (in the
32following table)' confirms our conclusions about the 
lack of urgency for formal reporting.
Table XXXI
Administrative Division
Departments
Vacancy
Promotions
Reclassi­
fications
Cl - Ai E - C t—1cii—l
o E - C
Premier f s 32 (4) 17 (1) 10 4
Chief
Secretary 33 (9) 25 (3) 21 15
Treasury 35 (10) 32 (6) 12 8
Education - 10 (1) 3 5
Law 18 (1) 35 8 8
Lands 5 7 (1) - 6
Public Works 4 (1) 16 (3) 5 6
Mines 1 4 (1) 1 -
Agriculture 10 (2) 9 (2) 6 3
Health 13 (2) 15 (2) 11 4
Labour and 
Indus try 1 4 5 1
Forests 2 6 (1) 6 2
Water Supply 7 15 7 8
Transport - - 1 -
Totals 161 (29) 195 (21) 96 70
522
32. Figures collected from the V.P.S. promotion and 
Transfer Register.
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______________________Table XXXI contd.
Professional Division
Departments VacancyPromotions Reclassi­fications
Cl - Ap E C °i ■ Ai E - C
Premier *s 5 (2) 3 (l) 4 2
Chief
Secretary 6 5 ui 19 9
Treasury 3 12 (6) 3 1
Education - - - -
Law 55 9 32 7
Lands 7 7 3 3
Public Works 12 5 (1) 29 3
Mines - - 4 1
Agriculture 7 2 (1) 47 3
Health 15 (1/ 2 10 6
Labour and 
Industry - - 1 -
Forests 15 1 15 15 (1)
Water Supply 10 4 59 11
Transport - - -
Totals 155 (3) 49 (10) 226 63
473
Total 995
Note. The Promotions in the Technical and General Division 
the same year amounted to 647. Teachers are excluded from 
the Education Deparment figures. The majority of the staff 
of Transport department is in the Technical and General 
Division.. The figures within brackets are promotions of officers from another department.
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Out of 356 promotions to vacancies in the 
Administrative Division, 195 i.e. over half are in 
Glasses E, D and. G, where it is either statutorily or 
in practice automatic. In the Professional Division 
49 out of 184 are in the same category. There are 
thus only 161 promotions in the Administrative 
Division and 135 in the rrofessional in Classes G and 
above distributed over fourteen departments, such 
that all but three of them deal with less than 20 in 
each Division. It is possible for each promotion to 
be based on consultation, more than one first-hand 
opinion, and by first hand knowledge of the officer’s 
work and it can be reasonably suggested that in such 
circumstances, rating is mere duplication of intimate 
personal knowledge.
The large number of reclassifications in the 
Professional Division requires close comparisons of 
efficiency in theory but in practice is used to retain 
good professionals in the service, and the 647 
promotions in the General Division are based on simpler 
criteria. Here again it is difficult to make an 
urgent case for more formalized methods of determining
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efficiency.
The effects of expanding economy
The impact of post-war
economic expansion is particularly strong on the 
Victorian service after years of stagnation. It is 
more obvious in the field of recruitment wherein the 
Board has experienced difficulties in securing 
professionals for the Professional Division and 
sufficient youth recruits for the Administrative 
Division, and. has thankfully accepted the returned 
soldier recruits offering/ In promotions the two 
main effects of expansion are the high rate of 
promotion during the past decade and the increase in
33. Finding it impossible to get the necessary 
recruits through the annual examination in 
conjunction with the University matriculation, 
the Board began to conduct its own competitive 
entrance examination for the Administrative 
Division for which youths with the Intermediate 
or School Leaving Certificate, temporary 
employees, and General Division officers in the 
service were all allowed to sit irrespective of 
age. In spite of the wide drag-net, taking in 
every qualified soldier offering from outside,, 
from temporary employees and from the General 
Division there were 199 vacancies unfilled in 
1948. Since then^a vigorous recruitment 
programme, through examination, and through a 
scheme of scholarships for boys at school desirous 
of entering the service - recruitment gap has been 
steadily narrowed. See V.P.S. 1948 Report, p.8 
and 1951 Report, pp.3-4.
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the proportion of higher posts in both the Administrative 
and Professional Divisions.
The rate of promotion has been unusually 
rapid during the past decade.35a Out of the 25 youths 
who entered the Administrative Division in 1948 in 
Class E, all but one (who is in Class C) have been 
promoted to C^ in 1957 and four of them have been 
further promoted to Cg in 1958. The average rate of 
promotion for the past decade works out at three classes 
above the base to class C with an average current salary 
well above £A1300 and compares very favourably with the 
rates of promotion for non-graduate entrants in the 
Commonwealth service. The promotion rate has been 
more rapid in the Professional Division. Out of 11 lads 
who entered the E class in 1948, five have reached Cg, 
four C^ and only two are in C. Of the seven who entered 
Class D, two have gone up to B, two to , one has got to 
Cg and only two are still in C. The graduate 
professionals who entered at class C have all got to B^ 
and above.
33a. The figures that follow are based on a
progression survey of the 1948 recruits (see 
Appendix F) .
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Secondly, there is an intense pressure on
the Board by permanent heads for the reclassification
of their professional officers and "reclassification
or else resignation" about sums up the tone of their
recommendations which are invariably accepted by the 
34Board. At least one forceful permanent head has
been making demands for generous reclassifications in 
3 3public.'' Out of 473 promotions in the Professional 
Division in 1956, 289 were reclassifications whereas 
out of 522 in the Administrative only 166 were 
reclassifications. Some of these reclassifications 
are personal and the post is put back into the lower 
class, when the reclassified occupant leaves it; but 
many of the higher classifications are retained for 
the post.
As a result of continuous reclassifications 
the percentage of officers in the higher classes (i.e. 
G and above) has been steadily increasing during the 
past decade as shown by the following table, ^
34. Eg. (Vic.) 57/5196, 56/3133 and 56/3804.
35. Chairman of the State Rivers and Water Supply 
Commission.
36. Compiled from V.P.S. Annual Reports.
Table XXXII
Professional Division
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1948 1953 1958
Officers in Classes 
C]_ and above 637
(55.5$)
954
<60.8$)
1215
(67$)
Officers in Classes 
E, D & C• 511 614 604
Total 1148 1568 1819
Administrative Division
1948 1953 1958
Officers in Classes
C^  and above 354
(25.8$)
691
(47$)
888
(40.5$)
Officers in Classes
E, D & C • 1021 781 1307
Total 1375 1472 2195
N.B: (The higher percentage and the quicker increases
in the Professional Division highlight* the 
demand for professionals.)
When compared with the corresponding 
percentages for some pre-war years, (e.g., 18.1$ for the 
higher classes of the Clerical Division, and 28$ for the 
Professional Division in 1940 and still lower percentages 
in the inter-war years} we see the effect not only of
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economic expansion but of the increasing managerial or 
administrative content of a more complex public service. 
It is both a sign of expanding opportunity for talent 
and potential and a warning to the Board about the 
increasing importance of providing for the future 
leadership of the service.
NEW SOUTH WALES.
There was no important change in the Public
Service Act and. statutory promotion procedures except
the provision of an additional avenue of appeals in
1944 in the Grown Employees Appeal Board. The
classification of the service has been in this period
determined more than ever by agreements with the
36 aassociations from time to time.''
Glass ification
The Clerical Agreement of January 1945 
incorporated the ten year automatic incremental scale of 
the 1939 agreement, and included a structure of 13 grades
36a. For a list of current agreements see N.S.W.P.S.B. 
62nd Report, pp.41-45. Agreements are usually 
concluded between an employee group and the Board 
for three years. The last set of agreements were 
concluded in 1956. They are usually renewed with 
or without variations at the end of this period, 
unless the association gives notice of its desire 
for alterations or termination earlier.
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'zryabove it. While the salaries of the scale and the 
grades were revised by the Board in 1946, 1948 and 
1951 following awards by the State Industrial 
Commission, the grade structure remained unchanged till 
1956 except for the abolition of grade XIII in 1951.
The 1956 Clerical Agreement added four more grades 
making 16 grades in all covering the large majority 
of clerical positions, the salary of the few remaining 
positions above that limit, being determined by the 
Board itself.
The grades do not overlap, and form a 
clear hierarchy of promotion steps. The following 
table gives a simplified picture of the grade 
structure in 1945 and 1957 respectively.
37. Each agreement is identified by either a short 
name and date or by a serial number. Copies 
of these are available for reference in the 
N.S.W. Board's office.
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Table XXXIII
Annual salary in Australian pounds.
1945
I yr - 105
II - 140
III - 175
IV - 210
V - 277
Rn 116 barrier_________
VI - 297
VII - 316
VIII - 337
IX - 357
X - 367
1957 
- 398 )
- 476 )- 578 )
- 677 ) Ten
- 794 )
- 854
) year 
)auto-
Reg-116 barrier)
- 894
)matic
)
- 924 )range
- 954 )
- 996 )
Reg-119 examination
Grade I 387 - 393 - 405
Gr ade II 429 - 441 - 453
Grade III 472 - 491
Grade IV 512 - 532
Grade V 662 - 572
Grade VI 592 - 612
Grade VII 637 - 662
Grade VIII 687 - 712
Grade IX 737 - 762
Grade X 787 - 812
Grade XI 837 - 862
Grade XII 887 - 912
Grade XIII 937 - 962
-- 954 - 996 - 1036 -
1081
-- 1136 - 1181
-- 1236 - 1281
-- 1326 - 1371
_______________  Reg-122 exam
ination
-- 1416 - 1461
-- 1506 - 1551
-- 1596 - 1641
-- 1701 - 1756
-- 1821 - 1876
-- 1941 - 1996
-- 2061 - 2116
-- 2181 - 2236
-- 2301 - 2356
-- 2421 - 2476 Grade XIV
-- 2541 - 2596 Grade XV
-- 2661 - 2716 Grade XVI
Note - Entrance salary varies depending on whether the 
entrant has passed intermediate or the school­
leaving. On passing Regulation 116 examination 
progression up to the 10th year is automatic. 
After the tenth year, promotion to the grades is 
dependent on the occurrence of a vacancy and
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conditional on passing Reg.119 examination. 
Promotion above Grade IV is similarly 
dependent on a vacancy and a pass in or 
exemption from the Higher Grades (Reg.122) 
examination.
The salaries are rounded off to the nearest 
pound. The first sum in each grade is the 
minimum and the succeeding amounts denote the 
next step with an increment. Salaries are 
subject to quarterly cost of living adjustments.
A grading committee consisting of the 
representatives of the r,oard and the association 
recommends the grading and regrading of all positions 
up to Grade X u ,  and can make representations about 
the inclusion of positions in Grades XIII to XVI.
±n the Professional Division, different 
classes of officers are governed by different 
periodical agreements which differ as regards automatic 
ranges, grades and conditions of progression from one 
class to another and for the same class between 
successive agreements. The country-wide demand for 
professionals makes it necessary to adjust salaries and 
conditions of progression quickly to the changing 
picture of demand and the relative weight of various 
professional groups, and the Eoard feels that a single 
set of professional grades in such circumstances would
439
be "unrealistic".^®
All these professional agreements include (a) 
an automatic incremental range for entrants, (bj a 
hierarchy of grades above that, (c) conditions of 
accelerated progression for exceptional officers through 
the automatic range and the grades and (d) conditions 
of promotion from grade to grade. For example, the 
latest Veterinary Officers’ agreement (No. 700 of 1958) 
has a General incremental scale of 14 years as follows; 
£A1170 - 1205 - 1250 - 1295 - 1410 - 1460 - 1510 - 1560 - 
1610 - 1660 - 1710 - 1760 - 1810 - 1860. But on the 
basis of reviews on stated occasions by the permanent 
head an officer may be recommended for accelerated 
progression at various stages so that a bright officer 
can reach the top of the scale in seven years and then 
can be promoted to Grade I with an annual salary of 
£A1940 .
38. This writer suggested to the Chairman of the N.S.W. 
P.S.B., Mr.Wallace Wurth, that a single set of 
professional grades or classes, as in Victoria may 
be a simple solution and that changing demand and 
values could be adjusted by changing the starting 
grade, merging grades and frequent regradings. He 
dismissed this as "unrealistic".
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The Legal Officers1 agreement (No. 708 of 
1958) follows a somewhat different pattern providing a 
fifteen year incremental general scale and six grades 
above that as follows:
£A480 - 582 - 682 - 805 - 868 - 913 - 1020 - 1045 - 1070 -- 
efficiency bar -- 1100 - 1135 - 1170 - 1205 - 1250 - 1295. 
Grade I £A1410 - 1460 - 1510 - 1560 - 1616 - 1660.
Grade II £A1710 - 1760 - 1810 - 1860.
Grade III £A1950 - 2000 - 2050.
Grade IV £A2150 - 2215.
Grade V £A2310 - 2375.
Grade VI £A2470 - 2535.
Progression in the general scale beyond £1070 is 
conditional on the permanent headfs recommendation on the 
special ability of the officer and the nature of his 
worh. Progression from the maximum of the general scale 
to Grade I is conditional on a degree in law or 
admission as solicitor or barrister, while graduate 
entrants are placed straight on the tenth year of the 
general scale and can progress normally to the maximum 
of Grade I. After twelve months at the maximum of 
Grades I and II an officer can be promoted to the next
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higher grade by the Board on the certificate of the 
permanent head that such advanced work is available and 
the officer suitable, but promotions to still higher 
grades are subject to the occurrence of a vacancy.
In other Professional officers’ agreements 
such as those of Agronomists and Fruit officers or of 
Analysts and Bacteriologists, promotion in the grades 
just above the general scale is dependent on 
certificates relating to original research, or to the 
officer’s contribution to stimulating production or to 
some other professional criteria. In all agreements, 
the grades above the general scale while somewhat 
narrow do not overlap.
Enough has been said to show the variety of 
professional officers’ agreements and their 
comprehensiveness in covering conditions of promotion, 
so much so as to make the Act and Regulations appear 
irrelevant. Indeed, they look like the Guild 
Socialist's or Syndicalist's dream come true.
Procedures of promotion
There has been no important 
change in the Public Service Act or Regulations as
regards procedure but over the last decade 
Inspectorial control has been improved and perfected 
under a strong Chairman. Besides functional 
Inspectors at the Board's office an ample team of 
Inspectors called Departmental Inspectors is in 
continuous contact with the departments, each 
Inspector being assigned one or more related 
departments. A recommendation for a promotion in a 
department is checked and agreed to by the Inspector 
even before it goes on paper after which it goes to the 
Board with his comments and report for final approval. 
The active Inspectorial participation in, and control 
of, promotions at all stages distinguishes New South 
Wales from Victoria and the Commonwealth.
If the recommended officer is not the senior 
in the "departmentH, the recommendation to any post up 
to an annual salary of £1000 must be reported upon by a 
promotion committee constituted according to section 
49A of the Act.39 In P^active, however, the Board and
39. oee Supra, pp. 277-80.
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the Public Service Association have agreed40 to waive
this requirement in all those cases where the senior
officer is expressly not interested or not Immediately
available or obviously not qualified according to the
Regulations or relevant Agreement and delays have been
41thus substantially cut down.
As soon as a promotion to any position within 
a maximum annual salary of £1750 is finally approved by 
the Board, formal notice is served on all senior officers 
concerned of their right to appeal to the Grown 
Employees Appeal Board within thirty days,42 and if no 
appeals are lodged within the time limit, the promotion 
is confirmed. Actually a large number of appeals were
40. Based on interview with N.S.W.P.S.B. Chairman.
41. For example, in 1956, out of 93 cases (some cases 
Involving more than one promotion, one of them 
involving 25) in which promotion committee action 
was statutorily called for, it was waived in 65 
cases on these counts. In the 28 cases where 
committees were formally constituted, 24 of them 
approved the recommendation on the same counts 
after a very brief enquiry, only two of them 
amended the original recommendation in their report. 
There were two other cases in which the officers* 
representative disagreed and represented his case 
before the Board which after further enquiry 
confirmed the original majority recommendation.
These figures are compiled from an analysis of 1956 
promotions in the N.S.W.Service. See Appendix I.
. Crown Employees Appeal Board Act, 1944, section 10
(2) .
42
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lodged in some past years (about 2000 from 1944-58) 
though a large majority were withdrawn before hearing.4o 
So far only eight appeals have been fully upheld, and 
seniority was preserved to the appellant in twenty other 
cases. In 1956, three promotion cases were heard by 
the Appeal Board, of which one was dismissed, the second 
partially upheld preserving the appellant's seniority 
and a third decided in favour of the appellant. This 
additional appeal avenue has led to considerable delays 
in promotion, of thirty days for appeals to be lodged 
and much longer when they await hearing for months.44
A non-recommended senior officer can under
section 19 of the Public Service Act, appeal to the
Public Service Board who generally interview the
4 6officer and make other enquiries. There have been a
higher proportion of successful cases of appeal before
43. The C.E.A. Board’s reports include many cases of 
discipline and cases from many government 
instrumentalities and no significant figures can 
be extracted from them. The figures given here 
were supplied by the N.S.W.P.S.B. and are 
approximate.
44. Some cases have dragged on for over a year.
45. Under s,10.t,4y of the Crown Employees Appeal Board 
Act, 1944, an officer may appeal either to the 
C.E.A. Board or to the Public Service Board but 
not to both.
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them than before the Crown Employees 1 Appeal 
.board.4o
__________________________________________ Table XXXIV
46. The following table of appeals to the Board 
in New South Wales is compiled from their 
Annual Reports.
Year Number of 
Appeals
Number of 
Success­
ful
appeals.
1952-3 25 5 + (1)
1953-4 27 --
1954-5 39 10 + (4)
1955-6 43 10 + (4)
1956-7 99 36 + (2)
1957-8 49 20 + (5)
(The figures within brackets are of appeals partly 
allowed.)
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The following table of promotions within all 
departments of the New South Wales service in 1956 
reveals some interesting trends.4,7
Promotions in 1956 in all Divisions
Table XXXV
Department Higher Other than Higher
Grades. Grades.
Premierf s - - - - - 9 11 3*
Chief Secretary - - - Nil - - - - - 3 - - - -
Public Health - - - - 7 - - - 2* 66 - - - 1*
Hospitals Commission - Nil 4 (2) - -Treasury - - - - - 9 a) - -  - 126 (10) - 3*Transport - - - - - Nil 1 - - - -
Attorney General and Justice - - - - - 56 (l) 4* 77 (1) 2*Lands - - - - - - 22 (l) - - - 18 (1) - 2*Public Works - - - - 65 (l) - 5* 82 (1) - 3*Local Government - - - 4 (2) - - - 8 - - - 1*
ElectricityAuthority - - - - Nil 1 a>
Ministry of Housing - Nil Nil - - -
Housing Commission - 4 -• - 1* 14 (2) - 4*
Public Instruction - - 25 - - - 4x 24 (1) - 5*
TechnicalEducation - - - - 3 9 (l) 3*Child Welfare and 
Social Welfare - - 4 12 (l) —aLabour and Industry - 8 - - - 1* 16 (2) - 7*Mines - - - - - - - 4 - - - 2* 1 - - - 1*Agriculture - - - - 61 -  - 30* 45 (1) - 12*Conservation - - - - 3 - - 3* 8 -  - - 3*
Totals. 282 (6) 52* 526 (22) 50*
The figures within brackets are the number of promotion 
Committees constituted.
The starred figure denotes promotions according to 
conditions in an agreement.
47. Compiled from a survey of all the 1956 promotion 
files in N.S.W. Public Service. See Appendix I.
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The bulk of the non-higher promotions is in 
the Treasury, Attorney-Generali and Public Health; 
the first two are composite departments having many 
big branches like the State Lotteries, Public Trust 
Office, Regis trar-General's etc.; Public Health also 
contains many branches like Mental Hygiene and 
various Hospitals.
The bulk of Higher $rade promotions is in the 
three departments of Attorney-General, Agriculture and 
Public Works containing a majority of professionals.
Half the promotions in the Department of Agriculture 
are agreement promotions not necessarily arising out of 
a vacancy. The proportion of 'Higher $rade promotions 
is more than a third of the total, showing their 
increasing importance.
When there is no officer within the department 
qualified for a vacant post or when the department wants 
to select from a ’wider field, the vacancies are 
circularised throughout the service in the Gazette.
The Board encourages movement of "qualified” officers 
from areas of lesser opportunity to new departments with
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48greater promotion opportunity. ' Suitable
applicants are interviewed and recommended by a
standing Selection Committee constituted by the Board.
There is as a result a significant inter-departmental
49movement as shown by the attached table.
Promotions recommended by the Selection Committee
in 1956.-------  Tabie XXXVI
In the same Inter-depart-
dept. mental
Clerical
Higher
Grades 1 12
Lower
Grades 13 52
Profess­
ional
Higher
Grades 4 9
Professional other 
grades and General 38 74
Total 58 147
Grand Total 203
48. N.S.W.P.S.B. 59th Report, pp.45-46.
49. Compiled from the bound volumes of N.S.W. 
Selection Committee Reports in the N.S.W.P.S.B. 
Office.
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Criteria of Promotion
According to Section 49 of the 
Public Service Act since 1929, in all promotions in 
the service regard must he had to the relative 
seniority and fitness respectively, of officers, hut 
in all cases "seniority shall he subordinated to 
considerations of special fitness"; fitness being 
defined as "special qualifications and aptitude for the 
discharge of the duties of the office to he filled".
This section has been interpreted by the Crown 
Employees Appeal Board to mean that while "special 
fitness" absolutely overrides seniority, "fitness" by 
itself and seniority are "twin considerations to be 
weighed against each other", the latter not to be 
"lightly outweighed".'' How are the two criteria 
interpreted by promoting authorities in practice?
Seniority in New South Wales is as before 
based on salary, the officer drawing the higher salary 
being the senior, and in case of equality, the officer 
who has drawn it for a longer time, but in any case, the
50. Infra, p.460.
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Board can determine the seniority of an officer in an
equitable manner. An officer promoted on fitness
normally gains seniority. Secondly, seniority is
restricted to small sections of Ministerial departments
called "departments" for this purpose of which there are
more than two hundred and fifty, some of them including
51barely a dozen officers.
There is no further official elaboration of the 
definition of fitness in the Act. Its practical content 
is determined, first by the explicit and implicit terms 
in which the Board, its departmental Inspectors and the 
departmental officers interpret it and secondly to a 
lesser extent by the case law built up on the subject by 
the Crown Employees Appeal Board decisions.
The present Chairman of the Board and his team 
of departmental Inspectors are a compact closely knit
51. N.S.W.P.S.Regulations, 1956, see regs.49 and 50 for 
definition of seniority, regs.51-55 on constitution 
and procedure of promotion committees and reg.56 
for the list of "departments". Seniority was 
related to these small departments by the Board in 
1929, to avoid the interminable appeals from bigger 
seniority lists. Incidentally this sectional 
seniority is more closely related to experience.
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family^ and their concept of fitness is passed on to 
departments through the latter. We will study this 
concept (a) through the expressed preferences of 
Inspectors and departmental heads and (h) through an 
examination of some promotion files.
An analysis of a sample of recent promotion
53files,'' reveals the different qualities that are 
looked for in the more routine lower grades and the 
supervisory posts at higher levels. The moderate 
requirements for a grade II promotion (with many 
available vacancies) are evident in the recommendation:
"B ’ s conduct, punctuality and manner in which he 
performs his duties are most satisfactory and in view 
of this and the nature of the work carried out ... etc.". 
In the case of a supervisory position for which an 
officer was preferred to 27 seniors, comparative 
service history and experience were produced to show 
that "G's maturity, qualification, and general 
experience together are not equalled by any of these 
officers and no injustice will therefore be done to them".
52. This personal factor is important to the 
understanding of the j\iew South Wales system. Any 
keen observer can note the way Mr.Wurth (the 
Chairman) has welded his staff into a devoted team.
53. Chosen from the promotion files of 1956 and. 1957.
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In another such promotion short shrift was given 
to some seniors for a position requiring 
organizing ability and supervisory capacity with 
such phrases as; "He does not however possess a 
sufficiently forceful or dynamic approach to handle 
difficult situations involving supervision of ... 
officers", or "There is no evidence to suggest that 
he could, cope with a position requiring outstanding 
organizing ability, forthrightness, exceptional 
initiative and a capacity to make quick but 
accurate decisions1'. An officer of experience 
and ability was usually characterised as having 
"special fitness" so as to override seniority.
An analysis of the preferences expressed 
by 27 departmental officers and Inspectors ( in reply 
to a questionnaire) as tabulated on the next page 
throws some light on their concept of fitness.
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Preferences Table XXXVII
Determinant I II III IV V VI VII VIII
(a) Oral opinion of
his immediate 
superior officer 1
(b) Written opinion 
of his 
immediate
superior officer 1
(c) Acting 
experience in 
the vacant 
position or a 
similar
position 4
(d) An examination
qualification 
relevant to the 
duties of the 
position 3
( e) A general 
exam ination 
qualification 
not immediately 
relevant to the 
duties of the 
position 0
(f) An Honours degree
in subjects not 
immediately 
relevant to the 
duties of the 
position 0
(g) A series of
regular period­
ical rating 
reports on the 
officer by one 
or more superior 
officers 10
(h) The opinion or 
recommendation 
of a staff 
committee in
the department 8
2 8 4 5 2 1 3
0 5 7 6 3 2 1
7 3 5 2 4 0 0
4 4 4 6 6 0 1
0 0 0 1 4 8 12
0 0 1 3 4 12 6
7 4 3 2 0 0 0
5 2 3 1 2 3 2
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N.B. The term determinant means something used in
determining efficiency. The full questionnaire 
is given in Appendix B. The 2V officers 
represent the majority of the Inspectors and 
officers of bigger departments concerned with 
promotions. The columns do not exactly add up 
to 27 since some officers did not place a 
number opposite some determinants. An 
impressionistic method is used in judging the 
total preferences.
While the first two plaaes go to staff 
reporting and staff committee recommendations, it is 
not a reflection of their actual importance as operating 
determinants. Only one department (the Housing 
Commission) uses periodical staff reporting; some 
departments while giving it the first place feel that 
their small establishments do not need it, while some 
others who favour it fear staff opposition and lowered 
morale; and the Boards’ Personnel Inspector has his 
own reservations about the cruelty of ramming home 
their ’'averageness'1 to many officers. Thus in spite 
of its increasing popularity its introduction may be 
delayed for long, but it might prove more solidly 
useful when introduced owing to this more critical and 
realistic attitude.
The second place for staff committees is more
in accordance with facts since ad hoc bodies are used in
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some departments and in practice a good departmental 
Inspector may be said to form an unofficial standing 
staff committee with departmental officers.
Acting experience which comes third is in 
practice more important; the officers # 1 0 gave it the 
first or second preference seem to be more convinced
c Aabout it, secondly, an analysis of the career of
permanent heads and a sample of senior administrators
a ain 1956" showed that many of them had acted
successfully in various positions before promotion;
and thirdly the career of the clerical recruits of
1948 showed the same pattern for the more successful 
56among them.' There are however fewer chances than in 
the Commonwealth service for gaining acting experience 
and its use in trying out or grooming a junior of 
potential is restricted by the strong suspicions of 
the Crown Employees Appeal Board against promoting an 
acting junior.57
Examinations. In the questionnaire replies analysed
54. They feel that it is the most reliable indication
of fitness and their explanations sound more sincere.
55. See Appendix J. on this survey.
56. See Appendix H. on this survey.
57. C .E. A.B .R«86.
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in the previous section a relevant examination
qualification comes fourth while a general pass and
honours degree get the last two places. This may be
because Inspectors and Officers believe that the
fitness of a graduate will show up in his work for, in
both State services we study there is no direct
recruitment of general graduates and there is less
chance to look at a home-grown graduate's degree apart
from his office work. Secondly, the high regard for
a professional degree relevant to one's work is
probably more natural in the State services, wherein
many departments still carry on "developmentM work in
58the 19th century sense and the Professional Division 
is proportionately larger than in the Commonwealth 
service.^
In practice, the grade tests and the Higher 
Grades examination play an important part in the 
Clerical Division in restricting the field of selection
58. Eg. The departments of Forestry, Agriculture, 
Mines and Conservation.
59. In the New South Wales service in June 1958 the 
Professional Division was 3199 strong against 
8545 in the Clerical Divis ion; in the Victorian 
service it was 1819 against 2195 in the 
Administrative Division; but in the Commonwealth 
service the professional group was only 4413 in 
the Third Division with more than 29,000 officers 
in uune 1957.
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for promotion. While most clerical officers pass
grade test 116 sooner or later, a much smaller
proportion of those at the maximum of the automatic
öOfringe pass the 119 test. A still smaller
proportion pass the Higher Grades examination though
the successful candidates have to wait long for
61vacancies at this level.
e have earlier described the conversion of
the Higher Grades examination from a departmental to a
more general examination, and the Public Service
62Association’s opposition to the change. The Board
stuck to the new principle and made the examination 
even more general in 1951 with a wider reading list in 
Political Science, Public Administration, and Social 
history of England and Australia. ' The Board keeps 
the standard of the examination at about the first 
year University level and helps officers with classes 
and postal tuition.
60. Eg. In 1956 only 130 passed the test completely 
out of more than a thousand reaching the 
maximum of the automatic scale that year.
61. In 1955,33 completed the Higher Grades 
examination but only 15 of these have been 
promoted to Higher Grades by the end of 1958.
62. Supra, pp.283-85.
63. N.S.W.P.S.Regulations, 1956, neg.122.
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The Higher Grades examination has probably 
not produced the honours class of administrators aimed 
at originally but promotion examinations have definitely 
helped the Board to maintain minimum standards of 
general and departmental knowledge, narrowed the field 
of selection, held back the triumph of mere seniority, 
and compelled each Department to take in qualified 
officers from another department, when they had no 
officers who had passed the tests.
Promotion among professional groups is 
governed much more by the tests and examinations 
prescribed in the Agreements and Regulations. For such 
groups as legal clerks and cadet draftsmen admitted 
without a professional examination at the base there is 
a test halfway through the incremental range to qualify 
for further progression, and promotion beyond the range 
is conditional on attaining "graduate status" in the 
profession. Promotion above graduate level in many 
groups is clearly based on professional competence as 
shown on the next page.
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Professional C-roup Condition of promotion in the respective agreement.
Agronomists, Fruit 
officers, and 
Livestock officers, 
Department of 
Agriculture 
(Agreement, July 
1955) .
From Gd II-III. 12 months 
service at the maximum of 
Gd II and the Certificate 
of the permanent head 
that the officer has 
"engaged in a definite line 
of original research" or is 
in charge of a district and 
the permanent head certifies "demonstrated 
ability to organize and 
stimulate approved 
production methods or 
engaged in such work".
Promotion from Gd III to
senior Agronomist - 3 years 
service at maximum Grade 
III and the Board being 
satisfied that he "is 
responsible for all work 
carried out in his 
individual field of 
original research and is 
recognised as an authority 
therein" or "has shown 
exceptional initiative in 
the performance of the 
duties in regard to the 
adoption of improved 
techniques or in the 
furtherance of agricultural 
development. "
Analysts, Bacteriologists, From Gd II-III. Three years
Bionetricians etc.
( Agreement June 1954, .
service on the maximum of 
Gd ±1 and permanent heads 
certificate that he "is 
responsible for all work in 
his field and is a recognised authority in it".
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The case law of the Crown Employees Appeal Board. While
the Grown Employees Appeal Board is not statutorily
Ahound by legal precedents0^ and successive judges have in
fact differed somewhat in their attitudes, their
decisions have generally built up a consistent case law
on the criteria of promotion. We have already noted
that their basic thesis is that while ’special fitness1
65absolutely overrides seniority fitness as such has to
be weighed against seniority, which is not to be
•lightly outweighed’. On the other hand the Appeal
Board has also accepted that mere seniority does not
6 7confer a claim to promotion while lack of ’fitness’
6 ftautomatically rules out consideration. Elsewhere
they have held that the Appeal Board has no jurisdiction
6when a senior officer lacks the necessary qualifications.
They have recognised the validity of agreements
7uprescribing qualifications for promotion and even in
other cases, where a qualification was not statutorily
prescribed, they have nevertheless refused to interfere
with the power of appointing authorities to demand
64. C.E.A.B. Act, 1944, s.12(3) . The following summary 
of the Appeal Board’s case law is a layman’s 
summary of its concept of the criteria of promotion. 
It does not lay any pretensions to legal precision.
65. C.E.A.B.R. 45 and 140A. 66 . Op. cit. 175,182.
67. Op. cit. 310. 68. Op. c it. 202.
69. Op. cit. 198. 70. Op . cit. 25.
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7ispecific qualifications for specific jobs.
Though the Court has "never sought to lay
down any exhaustive definition or any detailed criteria
M 72for determining special fitness , they have indicated 
the constituent factors in various decisions. Evidence 
from the department by way of opinion as to an 
officer's special fitness, while not decisive "cannot 
be disregarded"175 and was accepted after cross- 
examination, and the opinion of selection committees 
was given great importance. Professional
qualification related to the duties of the vacant 
position were often accepted as decisive.175 "Mere 
familiarity with the duties of a position" was not 
special fitness76 but long and varied experience in a 
particular branch or department was held to prove 
"superior fitness" in some cases.7 1 Acting experience 
according to the Court could not confer a claim to 
special fitness and since promotion on an acting basis 
is not appealable (under the law) the Court have been
71. Op. cit. 37. 72. Op. cit. 128.
73. Ibid and op. cit. 13. 74. Op. cit. 202.
75. Op. cit. 175. 76. Op. cit. 175.
77. Op. cit. 144.
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doubly careful in such cases against being presented
with a fait accompli; they have tried to compare
fitness before the acting period, or else look for some
other factors, accepting the acquisition of special
qualifications during an acting period as special
fitness.78 They have held that ’’regard must be had to
the potential capacity of appointees thereto to fill
higher positions" in special grades, which were
reservoirs of future promotees;77 and have accepted
success in the Higher Grades examination as special
fitness even in lower grade positions since such a
promo tee was further promot able .' ^  -*-n many cases
where special fitness was not proved, the court have
generally held that a very high degree of fitness, i.e.
81superior fitness, could outweigh seniority.
The Court has accepted the concept of
seniority as relevant only to "departments or small
82sections of ministerial departments/' and have 
preserved the seniority of appellants where they were 
well qualified to perform the duties of the position
78. Op. cit. 86. 79. Op. cit. 105.
80. Op. cit. 8. 81. Op. cit. 144.
82. Op. cit. 2.
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but were not available or when the "fitness" of the 
promotee did not completely outweigh the appellant’s 
seniority.00 *
In a recent case the Court have held that an
officer who did not apply when a post was advertised
could not later appeal against another’s promotion to
it.  ^ They are progressively inclined to cast "the
onus of making a case for their intervention" on the 
.85appellant.
While the general trend of this case law is 
known to promoting and recommending authorities who 
have hastened to claim special fitness all too often 
and tried to widen its content, it is doubtful whether 
they are thoroughly versed in the legal niceties of its 
interpretation. The main effect of the Court on them 
has not been through its decisions and case law but
85athrough the "terror" of its open formal procedures.
83. Eg. Op. cit. 182 and 155.
84. Op. cit. 302. 85. Op. cit. 310.
85a. When I began attending the Court’s sessions in
1958, they had already become decorous and smooth. 
I was assured that they were more "lively" in the 
earlier years. I was also told of one 
departmental head who had a stroke the day before 
he was to be cross-examined. I personally know 
the Board’s Personnel Inspector who was smarting 
under a cross-examination for over a year.
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The Chairman of the Public Service Board has missed no
occasion to decry the effect of junior officers and
criminal lawyers cross-examining permanent heads on
administrative decisions in open court, and has
complained often about his hard task in keeping up their
PRspirits against the temptation to promote the senior. 
Fortunately, the appeals are getting fewer, the Court 
itself is less suspicious of the Public Service Board 
and senior officers are getting used to it.
Fitness versus seniority.
The Public Service Board has 
claimed in recent reports that seniority is disregarded 
in the majority of promotions; for example in 1957-58, 
645 out of 1013 (64$) promotions were not in accordance 
with seniority; in 1956-57, it was 432 out of 843 
promotions (51$); in 1955-56 it was 543 out of 
919 (59$) and in 1954-55 it was 719 out of 1270 (57$).
It is statutorily easier to disregard seniority in New 
South Wales because of its restriction to small sections, 
and the examination requirements for promotion imposed
86. This writer has heard him explode on the subject
thrice. The Board have complained year after year 
in their Annual Reports against the Court's delays 
and interference in administrative matters and 
jibed that they could soon take over the 
administration. See N.S.W.P.S.B. 58th Report, 
pp.35-36, 59th Report, pp.43-45 and 60th Report, 
pp.39-40.
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by Regulations or Agreements, By the mere working of 
probability, the number of "qualified” seniors available 
in a small section never exactly matches promotion 
opportunities therein and some senior officers not 
interested in a particular promotion waive their chances 
with or without preserving their seniority. The number 
of cases in which the Inspectors and departments are 
compelled to choose between two or more "statutorily 
qualified" officers is appreciably smaller than the 
number of promotions in which the senior is superseded. 
When the choice looks pretty close, the senior is 
favoured partly because of looming visions of the Crown 
Employees Appeal Board, While the writer has no wish to 
detract from the value of the figures or the vigorous 
personnel policy followed by the present Board, these 
observations are made to set the numerical picture in 
perspective.
The expanding economy
Pull employment and service
expansion in the post-war years have created problems in
p rjrecruitment0 and sent up the rate of promotion. For
87. The Board could not get enough youth recruits from 
the Intermediate or School-Leaving examination and 
was forced to conduct a modified entrance examination 
for which returned soldiers outside the service, 
General Division officers and lads temporarily 
employed in the service could sit. More than half 
the clerks have been recruited by this method over the last ten years.
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example, out of 31 lads recruited to the Clerical 
Division in 1948 (between 16 and 18) only six were still 
in the automatic incremental range and two in Grade I; 
the majority of sixteen had reached the maximum of 
Grade II, six had reached Grade III and one had even 
reached lV.88 Of 29 recruits through the modified 
entrance examination in 1948 (under 30 years of age) 
only three were in the incremental range in 1958; 
eight had reached the maximum of Grade I, another eight 
that of Grade II, nine had reached the maximum of III, 
and an exceptional one had rocketed to Grade IX, The 
rate of promotion thus averages to nearly Grade II for 
these two groups, and the normal available recruit 
could expect to progress nearly up to the maximum of 
Grade II, i.e. £A1181 in ten years - and compare not 
unfavourably with his counterpart in the Commonwealth*
Another feature of economic expansion is the 
increase in the number of higher positions. The 
salaries of corresponding grades in the Clerical 
Agreement of 1957 are nearly three times those in the 
1945 agreement. The increase in salaries as well as
88. Prom my analysis of the career of 1948 recruits.
See Appendix H.
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privileges has been much larger on the professional 
side; promotion in the first few grades does not 
depend on a vacancy and there are upgradings of many 
positions following each professional agreement. The 
net result has been to increase the proportion of higher 
grade positions in the Clerical and to a greater extent 
in the Professional Division; the managerial or senior 
administrative content of the service has thus increased 
as in Victoria and the Commonwealth.
Comparisons
All the three services we have studied have 
some features in common during the current period.
(a) The staff shortages characteristic of a period of 
full employment have forced all of them to adopt make­
shift recruitment devices and lower or more "realisticM 
standards of entrance; (b) Promotion in all of them has 
been quite rapid and the State services do not compare 
unfavourably with the Commonwealth service in that 
respect; (c) There has been a steady increase in the 
proportion of higher positions or the higher 
administrative content of all the three services; (d) 
This increase is more pronounced in the case of
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professionals in all the three services. The State 
services who need them more have offered them such 
inducements as reclassifications and more favourable 
agreements; (e) There is apparently more staff 
satisfaction than before - partly due to the appeal 
systems and partly due to expanding opportunities. The 
more generous appeal systems have also made for great 
delays in promotions.
On the other hand, there are some differences 
too. (a) Both the State services have solved their 
classification problems better than the Commonwealth 
service. The Victorian system of nine classes with the 
Public Service Board itself revising salaries quickly 
without legal paraphernalia, is the best from the point 
of view of good administration and simplicity as well as 
employee satisfaction, quickness and cheapness. The 
New South Wales system of agreements with different 
professional groups makes for a more complicated pattern 
but is still quick, smooth and inexpensive. The 
Commonwealth system combines the clumsiness of too many 
over-lapping scales, with the expenses, delays and 
irritations of arbitration. (b) The "general"
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graduates are less in evidence in the State services which 
have not made provision for their direct recruitment but 
the professionals are more numerous, mainly because of 
the "developmental" activities of State Governments.
How far this has affected the philosophy and attitudes 
of the State Governments it is difficult to guess. But 
the concepts of efficiency in all the three services are 
in the melting pot. One hears more of potential and new 
standards in the Commonwealth service,but owing to great 
differences between departments in this respect there is 
no unified picture. On the other hand there is more 
central direction in personnel policy in the New South 
Wales service though their stress on potential, training 
and development finds no support in the Act and has to 
take note of the Crown Employees Appeal Board. Victoria 
is apparently much more conservative.
In the next two chapters, we shall take stock 
of the historical development of promotion in relation to 
Australian society and economy and evaluate current 
practices in the light of principles of administration 
and practices elsewhere.
o 0 o -
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CHAPTER XIII
INFLUENCES THAT SHAPED AUSTRALIAN PROMOTION PRACTICES
An Important task of the historian of 
promotion in Australian public services is to consider 
the development of promotion policy and practice - which 
differs in many respects from that of the old world - in 
terms of social and economic forces. It is necessary 
to take this background into account before we can venture 
to evaluate current Australian practice in the light of 
conventional principles of public administration.
Public service legislation in the Colonies of 
Victoria and New South Wales during the second half of 
the last century took on the color of prevalent 
Australian myths and was shaped by the current social 
beliefs of the time. The pattern then set up lived on 
long after some of the conditions which shaped it had 
been modified or had even disappeared.
A significant fact about Australian 
bureaucracy was its evolution under circumstances totally 
different from those which attended the birth of its
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European predecessors. The French, Prussian and
Russian "bureaucracies of the 18th century were
fashioned by absolute monarchs as weapons to despatch
the vestiges of feudalism and secure efficient control
over their dominions.^" This period was preceded by
centuries during which princes slowly superseded the
authority of the Church and assumed a right to much of
the traditional reverence it had commanded. Those
centuries also saw the growth of Bodin*s theory of
sovereignty. The eighteenth century itself was a
period of the power rivalries of these absolute
monarchies and the organization of the army on post-
feudal if not modern lines. In Prussia, the army and
the bureaucracy were organized on parallel lines, while
the imitative Peter the Great went a step further by
organizing his bureaucracy, army and nobility in
2eighteen military ranks. There was a race for 
imitative efficiency in all these monarchies that 
reinforced authoritarian tendencies.
These historical antecedents conferred on 
European bureaucracy certain characteristics which
1. This paragraph is based mainly upon Ernest Barker, 
The Development of Public Services in Western 
Europe (1660-1930), 1945, chapter Y7
2. foreword to Gogol*s The Government Inspector,
Sylvan Press edition.
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later came to be regarded as the central principles of 
bureaucracy. The importance attached to hierarchy, 
command and obedience derives from this source. Many 
other assumptions inherent in absolute monarchy, 
absolute sovereignty and military control had their 
by-products in bureaucracy. Some of them such as the 
special right of the state as employer survived in full 
vigour in democratic successor regimes.
The conditions which shaped European
bureaucracy were not influential to the same extent in
Britain and so the British civil services developed
4along somewhat different lines. But they were 
altogether absent in Australia, that "last sea thing, 
dredged by Sailor Time". The early Colonial Governors 
were strong but they had no chance to bloom into 
Australian Louis and Peters and the early grant of 
responsible government put an end to the degree of 
autocracy they enjoyed. In the crucial second half of 
the last century, the background against which Australian 
public services developed was quite different.
3. Eg. The Crown's prerogative in Britain and the claim 
to special rights as an employer by the Third 
Kepublic in France.
4. Ernest Barker, The Development of Public Services in
Western Europe, 1660-1030, chapter I.
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The first important component of this 
background was the evolution of an egalitarian
CLattitude/ The egalitarian myth was glorified in story 
and song by Lawson and Collins”, editorially expounded 
by The Age and The Bulletin and noticed by Trollope about 
the last quarter of the nineteenth century. But recent
G.research has pushed its origins much farther back.
The egalitarian "ethos” was a definite social factor 
when the public services were organized in the fifties 
and sixties. It had made it difficult to establish a 
hierarchical structure of society and it made it 
difficult to carry the hierarchical idea too far even in 
bureaucracy. On the contrary, the rights of the meanest 
person assumed importance and so did those of the 
lowliest public servants.
The "development” of the country was the
second important component of the Australian 
7background. The primary task of the settlers on an
5. For a brief general description of Australian 
attitudes, see
R.M. Crawford, Australia, chapter VIII and
A .G-.L .Shaw,~The" Story of Australia,chapter X.
6. Russel Ward, The Australian Legend, 1958.
7. See 5 above . !See also Brian Fitzpatrick,
The Australian people I78<~l945?PP«59~6l
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empty continent was to develop its resources quickly.
But the resources were neither so easily accessible nor 
so plentiful as to he capable of development by 
individual initiative or private enterprise without 
massive government help. Indeed the Government had to 
initiate and participate in development right from the 
beginning, thus giving Australian institutions 
including the public services a background very different 
from the American.
As a by-product of the urgency of 
development a rugged pragmatism characterised politics 
as well as administration. Tomorrow was more important 
than a distant future in such a situation; the man with 
a practical view was more valuable than the academic 
planner or policy maker; and all questions could be 
discussed without quoting Burke or Bible, divested of 
historical accretions and judged on their immediate 
merits. The typical Australian public servant, bred 
through hard experience on the basis of minimum 
schooling, becomes intelligible, nay inevitable against 
this background. His rights and grievances had to be 
settled on their immediate merits without the help of
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European theories.
The beneficiaries of the state’s 
developmental activities were not unduly obsessed with 
gratitude; indeed they were slow to thank and quick to 
complain and even quicker to ask for more. The general 
attitude to the state was not one of reverence.8 As a 
corollary the Australian public servant did not enjoy 
any special status or prestige as his counterparts in the 
old world did. This, probably, was one of the reasons 
which drove him to seek compensation in association 
activity, to fight for various rights inside the service 
and generally to ,fget even with the boss”. This 
psychological drive might have been even more important 
than the cogent reasons put forward in demanding various 
appeal rights, but by its nature, its influence is 
difficult to estimate.9
Another by-product of ’’development” in the 
seventies and eighties was the budding of a ’’business
8. S.Encel, "The working of State Government - Some
notes on Australian views of the State”, 
a paper read before the A.N.Z.A.A.S.
Congress at Adelaide, August, 1958.
9. I have discussed this in some detail on the basis of 
behavioural science in a paper entitled ’’Two 
bureaucratic compensation - patterns” yet to be 
published.
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myth” which flowered and fruited in the nineties and the
early decades of this century. The later phases of
nineteenth century development coincided with the
eclipse of the pastoralists and the slow rise of a
commercial and industrial class in politics.^ The
key political issues were protection and free trade.
Many political leaders, members of Parliament and
Ministers belonged to this new class. It was not
surprising that the idea of business-like government
found favour with them. They were more receptive to
the application of business criteria to government.
Unlike their counterparts in the old world who absorbed
aristocratic traditions by marrying into aristocratic
circles and aping aristocratic manners, the commercial
class was wedded to its own standards and remained
largely "unspoilt". The development programme of the
government embracing roads and railways, which was
elsewhere the province of private enterprise, invited
judgment by business standards. Indeed all the
conditions were favourable to the application of
business criteria in government. But all their
10. A.W.Martin, "Free Trade and Protectionist Parties
in New South Wales" Historical Studies 
(Australia and New Zealand), Vo1.6.
No.23. See also by the same author 
"The Legislative Assembly of New South 
Wales" Australian Journal of Politics 
and History. Vol.II, no.l.
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implications were not fully realised in the seventies 
and eighties of the last century.
Another factor in Australian public service 
development was that Australian settlement followed 
close on the heels of civil service reform in Britain.
The poor colonials had little chance of making their own 
mistakes as the Americans did a few decades earlier. No 
system of “ins” and f,outsM was developed and revulsion 
against Ministerial patronage in appointments and 
promotions very soon led to the passing of Public Service 
Acts to put an end to it. We have traced in the first 
chapter the various phases of public service reform in 
detail.
The Public Service Acts were indeed strongly 
influenced by factors we have described earlier such as 
the absence of the European bureaucratic tradition, the 
egalitarian ethos and the rugged pragmatism resulting 
from the urgency of development. Let us briefly 
recapitulate their philosophy of promotion.
The pattern of these Acts was to safeguard the
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members and Ministers from officers* complaints, by 
safeguarding the officers themselves against arbitrary 
dismissal without statutory enquiry; against the 
favouritism of departmental officers in promotion by 
giving equal value to definite seniority and elusive 
efficiency and through a further right of appeal to the 
Board; against competition from outside of Ministerial 
favourites for promotion by restrictive provisions 
against outside recruitment; and lastly against any 
tampering with these guarantees by creating a vigilant 
B o a r d . T h e  Acts and the Board were conceived as 
much as guardian angels for the officers in the service 
against ’departmental tyranny* as the watchdogs of the 
public at large against patronage. No wonder the 
public service organizations were solidly in favour of 
this pattern for many years - as shown when the New 
South Wales Public Service Association stood against
12excluding permanent heads from Board control in 1902;
when many Commonwealth service associations declared for
Commissioner control of promotions during the Postal
1 *Commission enqtiiries of 1909; and 'when recently in
11. See Supra, pp.26-52.
12. Red Tape. Vol.I, no.2, p.l.
13. Supra, p.116.
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1940 and 1946, Victorian Ministerial interference with 
Commissioner control for four decades was answered by 
the long-suffering association in endorsing a strong 
board.^ In short, the pattern was one in which by
implication, justice to the public servant in 
promotion through legal guarantees and appeal rights 
and a deep suspicion of the immediate superior officer 
and departmental head overrode any positive urgent 
search for efficiency at the expense of justice and 
equity. It must be stressed that this pattern was 
fairly well established before the ideas of economy 
and business criteria in government became dominant in 
the eighteen nineties.
The depression with the bank crash of the 
eighteen nineties was the important factor in the next 
stage. It gave form and substance, drive and vigour 
to the comparatively vague '’business myth" referred to 
earlier. The murmur against over-staffing of 1859 
which was not taken seriously by the Victorian Civil 
Service Commission, had in the nineties loomed into a
14. Supra,pp.325-28
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cry of economy, and a craze for efficiency on business 
15
lines. This concept of economy-cum-effielency lasted 
well into the thirties of this century when it was 
modified by Keynesian ideas of economic control.
Indeed it was not till the forties that it was definitely 
eclipsed by the changed context of economic expansion 
and full employment.
During this long period from the eighteen 
nineties to the late forties of this century, issue has 
been joined on the public service stage between economy- 
cum-efficiency and authority on one side and the demand 
for various employee rights and privileges presented by 
public service unions on the other. These two forces 
have assumed different guises at different times but at 
all times their clashes and concords have affected 
profoundly Australian administrative practice and 
particularly promotion policy. We will illustrate this 
briefly with a few examples from our earlier pages.
The first Commonwealth Public Service Act was 
an example of a nice balance between both forces.-1-6 
The advocates of efficiency were eloquent in its praise
15. Supra, pp.7-9 and p.31.
16. See chapter II.
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in the Parliamentary debates and section 42 of the Act 
made efficiency the prime criterion of promotion. But 
the public service associations got the safeguard they 
wanted through Hume Cook’s amendment providing that every 
time a junior was promoted the Commissioner had to certify 
that there was no senior as capable of performing the 
duties of the position. The inclusion of a vague appeal 
section was again a victory for the associations though 
it proved useless later. On the other hand the 
provision of discretionary increments was a triumph for 
the spirit of economy. But the answer in the shape of 
public service arbitration was not long in coming.
The long struggle for promotion appeal rights in 
the Commonwealth service is another example of the inter­
play of considerations of efficiency and authority on one 
side and those of fairplay and employee satisfaction on
1 7the other. Both sides repeated the same arguments
ad nauseam for nearly forty years: the Commissioner
and later the Board pointed out the delay and dilatoriness 
of committee hearings and the impossibility of 
judicially determining efficiency by them; and the 
17. Supra, pp.122*29 and pp.253-58.
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associations stressed the need for fairplay, second 
review and the removal of discontent among officers. 
Success came to the public service associations in 
various stages; an inspectorial appeal enquiry system 
was established in 1924 and a full Appeal Committee 
system with employee representation was set up in 1945. 
In New South Wales promotion committees were provided 
for in the 1929 Act and a (judicial) Crown Employees 
Appeal Board was established in 1944. Victory was won 
when the associations gathered strength through the 
process of public service arbitration or the man-power 
shortages of the second world war but it was rarely due 
to the weight of the stated arguments on either side. 
Rather was it due to the unstated major premise of 
Australian public service history, that employee 
satisfaction through fairplay and an appearance of 
fairplay was more important than an abstract concept of 
efficiency. The latter did not have its traditional 
European allies, namely the compulsion to emulate and 
outdo an efficient neighbour and the natural compulsion 
to excellence in the face of shrinking opportunity and
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competition. Nor was there a full counterpart of the 
American puritan New England tradition which flowered 
into a ruthless cult of efficiency in private 
enterprise. In a sheltered continent the vague desire 
for economy could not provide an urgent emotional basis 
for a cult of efficiency.
A more dramatic and telling example of the
struggle between economy and employee claims is the
long struggle between classification and public
service arbitration. We have explained the emergence
of the principle of work value from the craze for
economy round the turn of the century and how it found
concrete expression in the first Commonwealth
18classification of 1904. The counter-principle from
the other side of employee rights was public service
arbitration born in 1911 in the Commonwealth. Its
central importance in public service history and its
influence on classification and promotion cannot be
overstated. In earlier chapters we have dealt with
its direct effects on these under Commissioner control 
19in extenso. To sum up, arbitration awards
completely overrode the classification of the
18. Supra, pp.57-65.
19. Supra, pp.117-122.
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Professional Division, and largely that of the General 
and Clerical Divisions, upset promotion incentives in 
various sectors and put an end to central control of 
salaries and classification for all the world to see.
It had indirect effects too on the mechanism of 
promotion. We have shown earlier how obsession with 
its effects was an important reason which induced 
McLachlan to recommend the transfer of promotion 
control from the Commissioner to permanent heads in his 
Royal Commission report in 1919.^
But its greatest importance in the light of 
later history lay in the strength it brought to the 
associations. While there were associations even in 
the last century which influenced Cabinets and Federal 
Conventions and which were recognised later by the first 
Commonwealth Commissioner, arbitration multiplied their 
strength and membership by providing a statutory forum 
for the settlement of their complaints as registered 
associations regarding salaries and working conditions. 
The obvious benefits flowing from awards and the 
restriction of such benefits to association members
20. See chapter V
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either expressly in the award as those of the New South 
Wales Industrial Commission or by the order of Labour 
Governments as in the Commonwealth, brought them a 
continuous accession of strength. The relation between 
arbitration and association strength was brought out 
negatively in Victoria where the absence of the former 
coincided with the weakness of the latter for four 
decades of stagnation.
The next lap of this struggle was more 
complicated. Economy got its second wind during the 
first world vmir when the Commonwealth, Victoria and New 
South Wales all appointed businessmen and accountants to 
feel their economic pulse and created new machinery for 
enforcing economy and efficiency. However the direct 
assault of McLachlan on arbitration in the Commonwealth 
failed. The new Public Service Board was again made
to feel the heavyweight of arbitration and the 
impossibility of overriding arbitration awards in 1924 
even as four years later the Bruce-Page ministry was 
forced to learn the heavy political risks of tampering 
with arbitration outside or inside the service. The
Board was therefore forced into a piece of determined
21. Ibid.
22. D.Carboch, The Fall of the Bruce-Page 
Government, 1958.
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subterfuge to get round arbitration and effect economies. 
The classification of the posts in the Commonwealth 
service into hundreds of narrow overlapping salary scales 
which resulted, was indeed the curious offspring of the 
satyr and the mermaid in an impossible embrace. It 
effected economies in the next decade, but succumbed 
ultimately in principle to arbitration and threw the 
promotion process of the service into endless confusion 
in the post-war period. In Victoria the tussle between 
arbitration and economy has been avoided by the Board 
itself having both an employee representative and 
arbitral powers since 1946. New South Wales escaped 
the worst effects of the tussle through limitations on 
arbitration and the extensive use of her agreement 
machinery.
Some more Instances of the tussle between 
economy-cum-efficiency and employee satisfaction can be 
culled from our earlier pages. But the foregoing 
examples suffice to show its central importance and its 
great influence on administrative methods and the 
promotion process in Australia. We know that economy
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and efficiency were supported by official authority.
Who were the allies of employee satisfaction?
The demands for employee satisfaction and 
fairplay derived strength from two outside sources, 
namely the general trade union movement and the State and 
Federal Labour parties. Arbitration forged a strong 
link between service associations and outside unions, - 
particularly between the tradesmen in the service and 
outside both of whom depended on the Arbitration Court 
for their standards. In the election campaign of 1929, 
service associations and unions alike rose against the
O'ZBruce-Page Ministry in defence of arbitration. 1 Though 
many service associations have not cared to affiliate 
with outside unions in spite of freedom to do so, the 
general solidarity of the trade union movement has always 
been an argument in the background against invasions of 
staff privilege in the service in the interests of 
efficiency.
The State and Federal Labour parties have 
contributed directly and indirectly towards the same end. 
There has been little direct political interference with
23. Op. cit. pp.202-9
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public service under Labour governments but, because
of their fundamental beliefs and platform, Labour
Ministries extended arbitration and political rights
24to public servants. Owing to their general
sympathies, they were glad to listen to and carry out 
other demands such as for promotion appeals or for a 
more independent and powerful public service board with 
employee representation. The non-Labour parties while 
not keen to grant such demands themselves, could not 
alter the status quo once the demands were conceded, for 
fear of political consequences. These ’'rights” once 
established, constituted the "ransom” paid by non- 
Labour.
We have shown that by and large the tug-of-war 
between economy and efficiency on one hand, and employee 
satisfaction and fairplay on the other was a central 
influence on classification and promotion practices.
What shall be the verdict of the historian on it?
It would be mixed indeed. The victories of 
service associations have secured in the crucial field
24. V.Subramaniam, "Political Rights of Commonwealth
Public Servants", Public 
Administration (Sydney),Vol.XVII, no.l.
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of promotion, rights of negotiation, appeal and 
independent review regarding classification, salaries 
and promotion. These rights were secured earlier than 
elsewhere, are most extensively used and more strongly 
entrenched in Australia. On the whole, they have proved 
compatible with efficiency, notwithstanding prophets of 
disaster and current critics. That, indeed, is the most 
significant and refreshing conclusion to this writer, 
whose unashamed personal preferences would rather suffer 
minor deviations from a copybook concept of efficiency 
in order that the personality of the public servant might 
suffer least from the inhibitions of hierarchy and 
authority. He is unblushingly glad - that accidents 
of history, her resources, freedom from ruthless 
competition, and isolation have enabled Australian public 
services to put employee satisfaction above most things, 
naturally and smoothly.
Having said that, he can launch freely against 
a less desirable effect of the tug-of-war. Economy and 
efficiency have often been forced into hole and corner 
methods, against the strength of service associations.
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To start with, the concept of economy in post-pastoral 
Australian society was a crude one of pinching pennies 
and "balancing budgets. This immature concept, faced 
early vrith the power of arbitration, was completely 
bogged down and forced service authorities to devise 
such undignified ways of escape as the impossible
PSclassification of 1924-8 in the Commonwealth service.
Secondly the authorities got into the habit 
of saying "No" when they could and "Yes" when they 
must, as for example when faced by the demand for 
promotion appeal committees in the Commonwealth. This 
robbed them of initiative and inventiveness, forced 
them to adopt hole and corner tactics and confined 
them to a policy of drift. Some tragic examples of 
this can be given.
Here habit and suspicion have played a part 
when the authorities looked askance at such demands as 
for permission to look into the adverse side of his 
report by an officer or the demand to advertise all or 
more vacancies^6 or even the demand to establish a 
research section. ^  In the early forties an
25. Supra, pp.193-99.
26. Supra, p.2o8.
27. Commissioner Thorpe was lukewarm when it was 
demanded by the Clerical Association in 1945.
491
administrative decision such as the appointment of the
full complement of Commissioners to the Commonwealth wa
Public Service Board was avoided for fear of getting an
28accosiation nominee on the Board. ' There is a dull
apathy in departments and the Board, militating against
trying out a new technique merely because of anticipated
association hostility. One example of this is the
slowness of some departments to start talking about
rating, because a Labour member of Parliament challenged
29secret reports in a different connection. A more
tragic example is the recent tale of negotiations 
between the Board and the associations on a simpler 
classification where both sides sparred and neither side 
really came to the point.1'
The tendencies in the post-war Commonwealth 
service are too chaotic and vague to be characterized 
in any general terms. There is still mutual suspicion 
between the associations and the authorities but the 
Joint Council containing the representatives of both 
has worked fairly well; associations have realized
28. Eased on interview with F.G.Thorpe, retired 
Commis sioner.
29. Mr.Ward raised the question of ’’secret reports” in 
the Department of Labour and National Service in 
1953, when retrenchment was feared. Some 
departments cite it even now as an excuse.
30. Supra, pp.337-8.
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the high cost of arbitration and the Board has 
realized the wastefulness of narrow salary scales; 
and the unionist Fourth Division has slowly cut itself 
adrift from the administrative mainstream while the 
Third Division seems to be developing a vague 
professional consciousness. In the Victorian and New 
South Wales services there seems to be more cooperätion 
and goodwill between associations and authorities than 
ever before.
It is doubtful whether these are passing 
tendencies or straws in the wind. But there is little 
doubt that promotion practices in Australia were 
originally shaped by the myths, mores, social and 
political conditions of Australian colonies in the 
eighteen sixties and seventies; that they were 
profoundly influenced by the struggle of economy and 
authority with employee demands for various rights and 
privileges; and that this struggle itself was strongly 
affected by the changing social and political conditions 
of the country. Indeed the most typical element of 
Australian promotion systems namely, promotion appeals
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and the strongest influence on it, namely, public 
service arbitration are both as utterly Australian as 
the Koala and the Kangaroo.
- - - 0 O 0 - - -
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CHAPTER XIV
AUSTRALIAN EXPERIENCE AND ADMINISTRATIVE SCIENCE
We must now consider the implications of our 
enquiry and its results for public administration as a 
science. First of all, we shall see whether any 
general inferences can be drawn from the variegated 
Australian experience by itself and by comparison with 
other systems. At the same time we shall test the 
relevance to Australian conditions of principles of 
public administration developed (mainly in the United 
States) either from a priori assumptions of human 
behaviour and organisation or inductively from (American) 
experience. From both our attempts we may gain some 
new insights into the nature of administrative science 
and can make some practical suggestions regarding current 
problems of promotion and the teaching of public 
administration in Australia.
The framework of promotion - career, classification and 
control"
The three principles concerning the framework 
of promotion stressed frequently by American exponents 
of public administration need not detain us long.
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Practically all of them refer to the close relation
1between promotion and the concept of a career service; 
many of their statements stress the importance for a 
proper promotion system of organizing various positions 
into a hierarchy (system) of classes;^ and all of them 
are agreed on the need to avoid political interference 
in promotions.5 These three are conditions precedent 
to establishing a proper system of promotion but they 
are not of topical interest in Australia since they 
were more or less established here about the turn of the 
century and their value is scarcely in dispute. We 
shall however, consider them briefly because of their 
basic importance before passing on to the more
1. For example; W.F.Willoughby, Principles of Public
Administration, 1 § 27,
Chapter XV - ’’The Government service 
as a Career” - and also p.302.
Herbert A.Simon &c, Public 
Adminis tration, 1956,
Chapter XVI - ’Selection of the Team: 
careers in Government”.
L.D.White, Introduction to the Study of 
Public Administration, 1955,
(Chapter XXII ^ Government career 
service” (See in particular p.324 and 
p.337.).
and William S.Mosher &c. Public Personnel 
Adminis tration, 1950, p.163.
2. W.F.Willoughby, Op. cit. chapter XVII;
Herbert A.Simon, Op. cit. pp.355-6;
L.D.White, Op. cit. chapter XXIV;
and William E.Mosher &c, Op. cit. chapter IX.
3. W.F.Willoughby, Op. cit., pp.300-1; See also 
William E.Mosher, Op. cit., p.164.
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immediate issues.
It is indeed difficult to conceive of any
promotion system without them. Even without laying
the seme stress as Weber on "a firmly ordered system of
super- and subordination in which there is a supervision
M 4of the lower offices by the higher ones", we can see 
that any bureaucratic organisation implies different 
classes of work and many levels of responsibility.
Again promotion, defined as the moving up from a 
position of less responsibility to one of greater 
responsibility automatically presupposes the arrangement 
of various positions in the order of importance and 
responsibility with appropriate salaries for each level - 
in a word, classification of positions. Any 
alternative to this is undesirable. For example an 
officer may go on getting considerable increases in 
salary without being moved up from his position and 
without any change in his work as was actually done 
through political pressures in the United States 
Federal services, in the early decades of this century. 
Its harmful effects have been noted by more than one 
American author.4 5 A limited increase in salary for the
4. Gerth and Mills, "Bureaucracy”, From Max Weber:
Essays in Sociology, 1947, p.l97rI
5. Elg. W.F.Willoughby, principles of Public 
Administration, 1927, p.303.
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sain© position is desirable as a recognition of good 
service and the value of experience but an indefinite 
increase in salary without being moved up to a more 
responsible position is wasteful, unscientific and
Improper. On the other hand, to expect an officer to 
accept greater responsibility without increased status
Q
and salary is patently absurd in normal circumstances.
In the same way, a career service and a 
promotion system are mutually complementary. Assuming 
that a public service is past the stage of a spoils 
system and grants some security of tenure to its 
officers, it can be seen that it is harmful and 
demoralizing in many ways to keep all of them at the base 
grade level for years. On the other hand offering them 
the hope and incentive of promotion gets the best out of 
them. We have dealt with this point in greater detail 
in our Introduction. A little reflection shows that a 
career service automatically implies both reasonable 
security of tenure and opportunity for advancement.
Theoretically, one can conceive of a system of
classified positions without having a career service.
6. It has been done in Victoria during the depression 
of the eighteen nineties with far from good effects. 
See Supra, p.8.
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Employees may be recruited and discharged at any level 
in the classification with or without bringing in 
political considerations. This practice obtained to a 
certain extent in the American Federal service where the 
career concept is now gaining more ground. It may work 
smoothly in some technocratic society where the training 
appropriate to any level or class of work can be 
organised and imparted at short notice to carefully 
selected employees who can move from the same level in 
one bureaucracy to another. In practice it is 
wasteful to neglect the advantages to employer and 
employee alike of a career service described earlier.
It is necessary to guard against the effect of long 
routine at lower levels; it may be necessary to recruit 
at slightly different levels men of different capacities 
and attainments; it may even be necessary to bring in 
from outxide a few men of unusual ability at the top 
level; but these are adaptations and adjustments of 
the career system and not a denial of its general 
validity.
It is not necessary to labour the evils of 
political interference in promotions and the necessity
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of non-political control of them. We have already 
referred to one of them in considering classification.
To promote officers on political considerations or any 
consideration other than efficiency or length of service 
would encourage sycophancy and demoralization in the 
service and talented, self-respecting men would shun 
it like poison.
A career service, independent control of 
promotions and classification of positions were more 
or less established in Australia by the end of the last 
century. As we have pointed out more than once, the 
Australian concept of career service made a sacred cow 
of recruitment at one bottom level combined with 
promotion to the top from within and exclusion of
7outside talent from higher positions. This concept 
became the creed of the first Commonwealth Public 
Service Commissioner who referred ad nauseam to the 
marshals' batons in the knapsacks of young recruits and 
concerned himself with educating telegraph messengers to
obe future executives. Secondly, politicians 
themselves became sick of political patronage in
7. Supra, pp.28-29.
8. Supra, pp.87-88.
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promotion and recruitment and sought to end it by the 
device of extra-departmental agencies called public 
service boards, a device which has largely achieved 
this object* Lastly, classification of posts with 
which the very first Royal Commission on civil services
Qand the very first public service Act were concerned 
assumed urgency and importance as a phase of economy in 
the nineties and later.'1'0
To sum up, public servants developed a vested 
interest in a career service; independent control of 
promotions resulted from the enlightened self-interest 
of politicians and found support in the organised self- 
interest of officers; classification was born again 
out of the recognized need for economy and efficiency; 
and thus all the three principles were well established 
decades ago through their alliance with needs and 
interests.
Hence their significance is rather historical 
in Australia. On the other hand, their importance is 
more vivid in the American context where some evils can
9. (Vic.) P.S.Act 1862, sections VI and VII. See also 
Report of the Royal Commission on the Civil 
Services of Victoria, 1859, pp.11-12.
10. Supra, pp.58-65 (on work value and classification).
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be directly traced to their absence. American
theorists can still refer back to the lack of 
comprehensive classification in the Federal services as 
late as 1923, can still point to gaps in career 
opportunities in the Federal and State services and can 
still often feel the effect of political considerations 
in promotion systems. But the course of Australian 
public service history has denied their counterparts in 
Australia the excitement of crusading for these 
principles with simple zeal. They have to seek the 
lurking Paynim in the less obvious inadequacies of the 
promotion system and in the overworking of the career 
and classification principles.
We will go on to deal with three live issues 
in the Australian promotion systems we have studied 
namely, (a) who shall control promotions (b) what are 
the components of efficiency and (c) how can these be 
evaluated. The first of these was an important issue 
in this century till recently and the other two are live 
questions even today.
11. An unkind quip would be that a bad administrative 
context breeds sound administrative theory.
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Promoting authority
Who should have the power of 
promotion and how should that power be exercised have 
been questions most keenly debated in Australian public 
service history and the answers and experiments have been 
quite varied. Let us sum them up briefly from our earlier 
pages.
The colonial public service Acts, after the
first phase of half-hearted reform, vested promoting
power in independent Public Service Boards as the best
1?safeguard against patronage. Victoria began to restore 
an important role to the permanent head before the turn 
of the century. °
The Commonwealth service started with the
strongest known central control of promotions in
Australian history under a single Commissioner. The
experiment went through many vicissitudes;^^ the
control was made smoother by delegation and consultation
but the permanent head and Chief Officers of the
Postmaster-General's Department rebelled; in the second
decade exhausting arbitration work rendered Commissioner
control unworkable, while public service associations
12. Supra, pp.5-o and p.28. 13. Supra, pp.20-21.
14. See Chapter IV.
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demanded appeal rights; and at last McLachlan
recommended the transfer of the power of provisional
promotion to departmental heads with the Board
(Commissioner) retaining authority to decide appeals by
15dissatisfied officers against provisional promotions.
This scheme implemented by the C.P.S. Act of 1922-24
is still current except for the change from Inspectorial
lfiappeal enquiries to investigation by Appeal Committees.
In New South Wales, the Public Service Board 
was vested with full promotion power in 1895; when 
they let it slip into departmental hands they were 
castigated into holding it tight; and in the current
system the Board control promotions with departmental
18cooperation.
In Victoria, though the Public Service Act
of 194b established an independent and powerful Board,
the initiative in recommending for promotion rests with
the departmental heads with no part in it for Inspectors
but the Board themselves enquire into and decide all
IQappeals against promotion.
15. See Chapter V.
16. See Chapter X, section on Bailey Committee.
17. Supra, pp.175-77. 18. Supra, p. 442.
19. Supra, pp. 414-19.
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Can any principle about the proper promoting 
authority be inferred from such a varied mass of 
experiments extending over three score years and ten?
As a preliminary to answering the question, 
let us summarize the arguments used in Australia for 
different forms of promotion control.
(i) The earliest argument for vesting promotion 
in an independent Board was that it was the only way to 
end patronage and for Ministers to escape importunate 
officers; the departmental heads were too close to them 
to be vested with such power without rousing suspicions 
of personal or political favouritism; moreover, 
departmental staff control had been discredited as 
inefficient and independent board control was expected to 
be businesslike. This argument associating departmental 
staff control with patronage, favouritism, and inefficiency 
was repeated in the debates on the Commonwealth Public 
Service Bill in 1901-2,^° by McLachlan in 1910 during the 
Postal Commission hearings^ and against their Report, 
and by members of Parliament during the debates on the
20. Supra, pp.35-38.
21. Supra, p.114.
22. Supra, p.115.
Public Service Bill dri 1922.
(ii) The argument that effective Ministerial
responsibility to Parliament needed departmental staff
control was used by some Senators in the debates on the
2 *^Public Service Bill in 1901-2.
(iii) The intimate knowledge of a departmental
head and his senior colleagues of the merits of their
staff was cited in support of departmental control in
24the Victorian Parliament in 1895, in the Commonwealth
Parliament in 1901,25 and during the Postal Commission 
hearings.26
(iv) On the same side, it was also argued that
the departmental head as the immediate manager must
27have the power to reward and punish. This crude
assertion was given a face-lift by the Economies 
Commission who said that departmental heads if they were 
to be held accountable for their failures must have 
greater staff control.28
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(v) On the side of board control, were mentioned 
their broader outlook and capacity to treat the service 
as a unified whole.2^
27. Ibid.
29. Supra, pp.21-22.
24. Supra, pp.20-21.26. Supra, p.113.
28. Supra, p.113, footnote9.
505
Let us examine these arguments more closely*
The first argument was valid under certain historical
conditions and gave rise to the tradition of extra-
departmental Board control of promotions* It would
seem to have progressively lost much of its force. In
my opinion, a relapse into blatant Ministerial patronage
is less likely now after the demonstration of the
virtues of a non-political merit-promotion system, even
if departments were to gain greater control over
promotions. This consideration obliquely influenced
McLachlan when he recommended the transfer of the power
of (provisional) promotion to departmental heads in his
30Royal Commission Report and a return to patronage has 
not been one of the results of such transfer in 1924. 
This does not imply that the New South Wales Board 
should arrange an early transfer of promotion power to 
the departments upsetting a smoothly working system.
It does imply that the various Public Service Boards 
can no more rest on their old laurels as the guardians 
against patronage but have to prove their worth through 
imaginative personnel policies.
The second argument connected with Ministerial
30. Supra, Chapter V
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responsibility is a lawyer’s argument not taken 
seriously in Australia and is discussed here mainly to 
distinguish the Australian position from traditional 
British doctrines. The orthodox doctrine of 
Ministerial responsibility is that a Minister is 
responsible for every action of his department; in the 
name of the Crown he appoints candidates certified 
eligible by the Civil Service Commission and promotes in 
theory officers in his department, though the power is 
delegated to departmental officers. Early Australian
Public Service Acts followed a similar legal fiction by 
making public service boards recommend appointments,
«2 ppromotions et cetera to the Governor-in-Council (which 
in practice meant the Ministers), though in fact the 
Ministers were expected to heed these recommendations 
just as regularly as the Governor was expected to follow 
Ministerial advice. Later Acts have shed this fiction 
and vested various powers including that of promotion 
directly in the boards. The Commonwealth Public Service 
Act of 1922-24 did this and brought the Act more in line
31. S.E.Finer, A Primer of Public Administration, 1950,
p.60.
32. For a statement of the orthodox position, see Sir Ivor 
Jennings, The Constitution of Ceylon, (3rd.ed.) 
p.133. Sir Ivor was critical of the Ceylon Public 
Service Commission being vested with final powers in 
all staff matters.
In contrast to this a committee presided over 
hy an eminent constitutional lawyer in Australia 
did not take this argument seriously. See Bailey 
(Report, paras 129-33.
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with actual practice. The Victorian Public Service Act 
of 1946 vested control of appointments and promotions 
more deliberately in the Board-coming as it did after a 
bitter fight against Ministerial interference. Later 
Australian law is more in accordance with reality; 
particularly in the Commonwealth, Ministers frankly 
acknowledge their lack of interest in, and ignorance of, 
staff control in their departments.
The two arguments we have discussed are 
relevant only in a democracy but the three other 
arguments relate more or less to any political context. 
Among the latter, the argument that the manager or the 
immediate supervisor (i.e. in practice the departmental 
head and his top colleagues) should have the power to 
reward has always been resisted tooth and nail by public 
service associations. They have always insisted on a 
second review of departmental decisions by a Commissioner 
or a Board irrespective of the question of political 
patronage and have established the right to appeal against 
the first selection by a permanent head to the Public 
Service Board as in Victoria or to an Appeal Committee as
33. Supra, PP- 324-28.
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in the Commonwealth or for that matter even from the
Public Service Board to an open Court as in New South
Wales. We have traced the history of the fight for
appeal rights and dealt with it as part of the larger
tussle between economy and authority on one side and
34employee satisfaction on the other. Prom all this it 
is clear that final authority for promotion cannot be 
vested in the manager i.e. the departmental head in 
Australia without serious discontent in the public 
services - quite apart from the problem of political 
patronage.
What emerges from this discussion and from the 
long history of staff control legislation in Australia 
is that the choice of the statutory promoting authority 
was never a purely administrative decision and was 
governed more by the accidents and essentials of political 
and social history. In short, revulsion against 
patronage gave statutory xtaff control to Boards, and 
Australian egalitarian sentiments against the tyranny of 
the immediate superior have lent support to it. Thus the 
statutory promoting authority is three-fourths a product 
of a particular stage in political and social development
34. Supra,pp.481-83
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of the country.
This conclusion seems to find support in the
history of some other countries. The decision to have a
Civil Service Commission was taken in Britain when
enlightened aristocrats still ran Parliament, when many
decisions could be taken away from the vulgar gaze, when
the Ministerial department was getting entrenched as an
institution, and there was little popular or Parliamentary
outcry against Ministerial patronage. The Commission
was therefore \rested with the minimum functions of
examining candidates and certifying their eligibility.
In India, Ceylon and Malaya, the British bureaucracy,
so long as it had both political and administrative
power was not keen to have it curtailed by independent
Commissions. They began to think of them in India
only on the eve of the transfer of political power to
popular Ministers under the scheme of dyarchy, round
about 1 9 1 9 . While a Central Public Service Commission
was appointed in 1926, provincial commissions were not
appointed till the early forties. Just as the British
bureaucrats were earlier suspicious of having independent
55. The conclusions expressed here on the Public Service 
Commissions in India are based on my Haldane essay of 
1955 (awarded a prize) entitled ”An Indo-British 
Institution”. It is being revised for publication.
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Commissions about as an interference with their unified 
hierarchy of authority, so the Indian politicians too 
were later suspicious of them as taking away power from 
popular Ministers just when they were stepping into 
office. Departments had a very long tradition of staff 
control so that detailed control of promotion never 
passed on to the Commissions. Even though the Indian 
constitution vests them with the duty of advising on 
promotions, the Commissions* control is never detailed 
in the matter because they have no Inspectors and have 
to rely on departmental reports. Ceylon which had no 
full-time Public Service Commission till she became a 
Dominion in 1948, was almost by accident provided with a 
completely independent Commission with mandatory powers 
but in practice, the Commission have delegated their 
promotion powers up to a level to the departments with 
their long experience of staff control.
Let us now go into the two remaining arguments 
about the departmental head*3 intimate knowledge of his 
officers versus a central independent board*s broader 
impartial vision of a whole service. This can be 
discussed as part of the larger question of the
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advantages of centralized or decentralized control of 
promotion. A departmental head also has this unified 
view of the whole department vis a vis a branch head’s 
possible parochialism regarding his branch. The 
problem of th© practical administrator is to combine 
detailed knowledge with a broader outlook.
All the three services studied are working 
compromises between these two tendencies, though not 
ideal combinations of them. The New South Wales Board 
is statutorily in full control of promotions but it 
works, as we saw earlier, through departmental cooperation 
with an ample team of Inspectors. On the other hand the 
smaller Victorian service, which can a priori 
successfully employ Inspectorial control of promotions, 
leaves the initiative entirely to departmental heads, 
reserving to itself only appellate functions. This is 
the result of years of tradition. The Commonwealth 
service even under strong Commissioner control of 
promotions could not do without departmental cooperation 
and when it was achieving this by delegation and 
consultation, public service arbitration undermined 
Commissioner control from below, and a new system with
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d e p a r tm e n ta l  i n i t i a t i v e  i n  p ro m o tio n s  was recommended 
by M cLachlan and a c c e p te d  in  1 9 2 4 . In  my o p in io n ,
b u t f o r  th e  c o m p l ic a t io n s  o f  a r b i t r a t i o n ,  c e n t r a l  c o n t r o l  
w i th  more I n s p e c to r s  and b e t t e r  d e le g a t io n  c o u ld  have 
w orked f o r  a n o th e r  decade  o r  tw o , though  u l t i m a t e l y  i t  
was bound to  be r e p la c e d  in  th e  r a p id ly  g row ing  
c o n tin e n t-w id e  Commonwealth s e r v i c e .  The p r e s e n t  
sy s te m 37 i s  one w here i n i t i a t i v e  i s  l e f t  to  th e  
d e p a r tm e n ts  n o t  o n ly  i n  m aking p r o v i s i o n a l  p ro m o tio n s  b u t  
a ls o  as r e g a r d s  m ethods and m echanism  o f  c h o o s in g  th e  
b e s t  men, and  a p p e a l d e c i s io n s  a re  l e f t  in  th e  m a jo r i ty  
o f  c a s e s  to  A ppeal C om m ittees, th e  B oard  b e in g  c o n c e rn e d  
o n ly  w ith  th o s e  i n  i n t e r - s t a t e  a p p e a ls  and a p p e a ls  f o r  
h ig h e r  p o s i t i o n s .  The d e p a r tm e n ts  th e m se lv e s  d e le g a te  
much to  t h e i r  S t a t e  b ra n c h e s .  I t  i s  th u s  a sy s tem  w ith  
v e ry  w ide d e c e n t r a l i z a t i o n .
To sum u p , w h a te v e r  be th e  s t a t u t o r y  p ro m o tin g  
a u t h o r i t y ,  th e  work h as  a lw ays b een  d iv id e d  be tw een  th e  
d e p a r tm e n ts  and a C om m issioner o r  a b o a rd  in  d i f f e r e n t  
w ays. üJven t h i s  d i v i s i o n  does n o t  seem to  be b a se d  on 
p u r e ly  a  p r i o r i  a d m i n i s t r a t i v e  c o n s i d e r a t i o n s .  T here  i s
3 6 . See C h a p te r  V 3 7 . See C h a p te r XI
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no administrative reason why the smaller Victorian 
service should not have Inspectorial control of 
promotions when the comparatively larger New South Wales 
service can work it. Both practices are partly accidents 
of history. But by the same token, a disturbance of 
either on a priori considerations can lead to much 
dislocation and confusion.
Let us now see what American exponents of 
public administration have to say on this subject.
Regarding the proper promoting authority 
professor White approvingly quotes President Hooverfs 
words: M0f course the promotions must be left to the 
departmental heads. The Civil Service Commission can*t 
go around and determine that. If it did there would be 
no discipline at all”, and white himself adds: ,,rPhe
function of the Commission is primarily to see that the 
procedure required by law or regulation is observed; to 
lend assistance, formal or informal, in the search for 
qualified applicants; and where the law so specified to 
hold an examination to weed out the less well-qualified”3® 
White combined deep knowledge of the long administrative
38. Leonard.D.White, Introduction to the Study of 
Public Administration, 1955, pp.581-2.
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history of the United states with his own experience as 
a Civil Service Commissioner, and his conclusions in the 
matter are probably the most valid in the American 
context. Willoughby deals with the general problem of 
central agency control versus control by operative
•ZQservices in a somewhat a priori fashion. He describes 
three possible levels of central agency control, the 
first where it prescribes general orders, the sedond 
where it goes further and prescribes in detail the 
procedure and the relative weight of various factors in 
promotion (such as a rating system or an examination) and 
the third where it acts as an appeal board. He feels 
that the first is the form that should be employed at the 
outset for "the function of a central agency, in a word, 
should be merely one of general supervision; that is, 
taking action that will insure that the operating 
services observe certain fundamental principles ...M 
Any attempt to go beyond this, he feels, would transfer 
responsibility to the central agency.
Each of the three Australian services studied 
goes beyond the limits set for central control by either 
White or Willoughby and differs considerably in detail
39. W.P.Willoughby, Principles of Public Administration, 
1927, p.317.
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from each type of central control described by the 
latter. The New South Wales Board goes the furthest 
but even the Commonwealth Board which keeps the least 
central control to itself is vested with appellate 
authority.
The explanation is that American exponents are
strongly concerned with the American context even when
they seem to deal with general principles from a priori
assumptions. They cannot but assume the present stage
of political and bureaucratic development in America.
When talking about the limitations of central control
they have at the back of their minds their Federal civil
service which "is not one organization but an aggregation
of over sixty vast enterprises, each with its own
peculiar problems and requirements; a group of two
million employees distributed throughout the world, the
largest civilian group in the peacetime history of any
government".40 The absurdity of centralized control is
too patent under such conditions; even earlier to such
proliferation, the Civil Service Commission began with
limited tasks and had encountered departmental resistance
40. Quoted in Dimock and Dimock, Public Administration, 
1954, p .172.
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to  a l l  t h e ir  e f f o r t s  a t  d e t a i le d  s t a f f  c o n tr o l;^ 1 and 
so the s t r e s s  on d e c e n tr a l iz a t io n  i s  n a tu ra l in  
American w r it in g .
Such w r it in g  may be an in d ic a t io n  o f  th e  shape 
o f  th in g s  to  come or  a warning a g a in s t  fu r th e r  
b u r e a u c r a tic  p r o l i f e r a t i o n ,  but i t  i s  o f  l i t t l e  
im m ediate h e lp  in  in t e r p r e t in g  A u str a lia n  a d m in is tr a t iv e  
p r a c t i c e .  I t  i s  no m ista k e  o f  American t h e o r i s t s  i f  
th ey  are th e  p ro d u cts  o f  t h e ir  c o u n tr y f s phase o f  
b u r e a u c r a tic  e v o lu t io n  and ta lk  in  term s o f  t h e ir  
n a t io n a l  c o n te x t ,  b u t i t  would be a bad m ista k e  fo r  
te a c h e r s  o f  p u b lic  a d m in is tr a tio n  in  A u s tr a lia  to  fo r g e t  
t h i s  when u s in g  American b ook s.
Our purpose in  t h i s  s e c t io n  i s  not to
d i s c r e d i t  a l l  a ttem p ts to  f in d  g en era l p r in c ip le s  o f
p u b lic  a d m in is tr a t io n . R ather i t  i s  to  warn a g a in s t
a c c e p tin g  s l i c k  g e n e r a l iz a t io n s  d iv o rced  from t h e ir
p o l i t i c a l ,  s o c ia l  and n a t io n a l c o n te x t .  On th e  o th er
hand, t h i s  w r ite r  b e l ie v e s  th a t a d m in is tr a t iv e  p r a c t ic e s
can be r e la t e d  to  l e v e l s  o f  s o c i a l ,  p o l i t i c a l ,  and
econom ic developm ent though the ta sk  would r eq u ire  a good
2 ________________________________________________________________________________
41 . There are fre q u en t r e fe r e n c e s  to t h i s  departm ental 
r e s i s ta n c e  in  L .D .W h ite ’s fo u r  volum es The 
F e d e r a l i s t s , The J e f f e r s o n ia n s , The J a c k so n ia n s , 
and The R ep u lican  e r a .
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deal of research In comparative administrative 
42his tory.
As an illustration of this view, it may he 
pointed out that the administrative history of 
Commonwealth promotion set out in this thesis, and the 
historical considerations summarised in this section, 
do not leave the present writer satisfied that the 
Commonwealth system is incapable of improvement by way 
of better co-ordination of promotion in accordance with 
general principles. We have earlier described the 
Mflowering of departmental initiative” in installing 
new promotion mechanisms such as staff committees and
A-tnew techniques such as staff reporting. ° These 
indeed are the good products of decentralized 
departmental staff control. Departmental needs differ 
very much in the Commonwealth service and it is right 
that the small policy departments and the large utility 
departments be left to develop their own selection 
methods and criteria of efficiency or potential. But 
to an outside observer who has studied the history of
42. Final year honors students in Public Administration 
may be encouraged to take up some topic in 
administrative history for their honors thesis as a 
corrective against too many a priori principles.
43. Supra,p.360 and p.386.
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the service and compared it with other services, the 
Board seem to he much less interested in coordinating
than they should be. Following on their staff 
shortages during and after the second world war and the 
increase in their routine work, the Board have slowly 
withdrawn from fields where they should either initiate
or coordinate. One instance of this was their apathy
44in discussing staff reporting. A second instance
was their hand-washing attitude on the question of
45considering potential in promotions. Then there are
quite a few fields into which they could have ventured 
long ago, but which they have entered only recently and 
rather hesitatingly - such as promotion sample research, 
or research into departmental variations in the criteria 
of promotion. They have not revised their 1926 
circular on elements of efficiency nor have they cared 
to take note of the case law on the subject built up 
elsewhere. This writer definitely feels that at 
present lack of coordination is a greater evil than lack 
of delegation. Something more than circulars and
44. Supra, pp.380-81 45. Supra, pp.364-66
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annual peimanent heads'conferences is needed in the 
matter. It may he added that coordination at the State 
level in the Commonwealth service is even weaker than in 
Canberra. A periodical State Chief Officers 'Conference 
in each State Capital, presided over by the State 
Inspector, may be a first step in that direction to 
explore further possibilities of coordination.
The changing concept of efficiency
Most writers on public
administration are agreed that efficiency should be the 
basis of promotions. But some refer to the risk of 
disturbing staff morale and arousing suspicions of 
favouritism by altogether ignoring length of service, 
and they also stress the importance of fairpjl^y/ in fact 
and appearance to inspire staff confidence. We have
dealt with the latter in detail in more than one place.
We shall therefore set out to discover the varying 
connotations and components of the term efficiency 
through all these years of Australian public service 
history. This quest is important since most authors are 
more concerned to discuss methods of measuring efficiency
46. W.J.M. McKenzie and J.W.Grove, Central Administration 
in Britain, 1951, p.121.
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than to examine its meaning, and so little work has been 
done on concepts of efficiency. v*e are concerned in 
this quest, of course, solely with the personal 
efficiency of the individual officer and not with the 
organizational efficiency of a department or branch.
We have referred to the pragmatist origin of
the Australian concept of efficiency (or fitness), which
was by statutory definition related to the duties of a
47particular vacant position. It suited admirably the
early days of development, of simple egalitarianism and 
budding service unionism. Consideration for mere 
seniority spelt the doom of development; fitness was 
necessary but it had to be defined precisely to avoid 
suspicions of favouritism, which otherwise led merely to 
a pathetic insistence on seniority; a definition 
relating efficiency to the duties of a particular 
position was reasonably precise; it was the main need 
in early development which did not as yet require much 
higher administrative talent; and at the same time it 
gave a chance to the hardworking senior while it 
eliminated the sluggard and the clockwatcher from the 
race.
47. öupra, p.29 and p.79.
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In the first place this concept placed a high 
value on experience in a particular line, for that was 
the best assurance of fitness for a higher post in that 
line when the higher posts were different mostly in 
degree and not in kind from lower posts. This meant 
that there was little need of outside talent at higher 
levels. This conclusion was so fully in accord with 
the vested interests of insiders in the service that the 
safeguard against outside recruitment at higher levels, 
brought in partly against introducing favourites, became 
an argument against all outside differential recruitment 
except that of professionals. It also came to acquire 
the sanctity of a dogma that "it (was) in the struggling 
days of routine work that an officer ^developed) the 
best that was within him".^8
±n the second place, the concept suited the
state of educational development in the country. owing
to poor school facilities, public services had to recruit
youths through their own examinations and train them for
49various specific tasks within the service. Specific
efficiency was understandable in that context. It also
48. P.P.S.J. Vol.20, No.9.
49. Supra, pp.86-87.
522
followed that the service depended almost entirely on 
the promotion system for its future administrators.
In the third place the relation of fitness to 
a specific post in many cases, favoured its measurement 
by an examination related to the duties of the post.
The success of in-service examinations in New South 
Wales and in the years of Commissioner control in the 
Commonwealth service is thus explained. Their 
usefulness in weeding out the unfit recommended them to 
the authorities and their obvious fairness made them 
acceptable to the service in the long run. But any 
attempt to institute general examinations to test 
administrative potential was premature at that stage and 
it is no wonder that such an attempt failed in New South 
Wale s.
In the same way questionnaires and reports 
relating to specific work situations were successful in 
the Postmaster-GeneralJs Department. But the time was 
not ripe to evaluate intangible qualities. Early 
attempts at such rating in New South Wales and in the 
Commonwealth started with this initial handicap and the
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h o s t i l i t y  o f  a s s o c i a t i o n s  added a n o t h e r .  The r e s u l t  
was a l o n g - s t a n d i n g  r e l u c t a n c e  to  r a t e  s u p e r v i s o r y  
q u a l i t i e s .
T h is  c o n c e p t  o f  e f f i c i e n c y  and t h e s e  ways o f  
m e a s u r in g  i t  were w e l l  a t t u n e d  t o  p r e v a i l i n g  c o n d i t i o n s  
round  t h e  t u r n  o f  t h e  c e n t u r y  and so th ey  became 
e s t a b l i s h e d  as a harm onious  sy s te m .  L ik e  a l l  su ch  
sys tem s  i t  was n o t  q u i c k  to  change .
But a  number o f  d e v e lo p m e n ts  s t a r t i n g  i n  th e  
t w e n t i e s  was s lo w ly  r e n d e r i n g  th e  sys tem  i n a d e q u a t e  -  
p a r t i c u l a r l y  i n  th e  Commonwealth s e r v i c e .  L e t  us  
summarize them b r i e f l y .
F i r s t  o f  t h e s e  was t h e  c o n t i n u o u s  growth o f  t h e  
s e r v i c e  i n  s i z e ,  and i n  t h e  number and c o m p le x i ty  o f  i t s  
t a s k s .  T h is  c a l l e d  f o r  a new c o m b in a t io n  o f  q u a l i t i e s  
i n  i t s  s u p e r v i s o r s  and managers  d i f f e r e n t  from th o s e  
r e q u i r e d  i n  s m a l l e r  o r g a n i z a t i o n s .  As p o i n t e d  o u t  by 
many w r i t e r s  on a d m i n i s t r a t i o n ,  i n  a s m a l l  o r g a n i z a t i o n  
w i th  say  h a l f  a dozen d i f f e r e n t  t y p e s  o f  work, a 
s u p e r v i s o r  o f  a g ro u p  n eeds  to  know a l o t  o f  t h e  
t e c h n i c a l  work o f  h i s  group and even a top manager  o f  
a l l  g ro u p s  would be  i n v o lv e d  i n  many r o u t i n e  t e c h n i c a l
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decisions. In those circumstances, the older concept 
of efficiency as related to the job can throw up 
competent supervisors and managers. But the larger 
organization with many different tasks demands two 
combinations of qualities not strictly related to any 
specific skill or work, namely; (a) the capacity to 
interpret general policies in terms of specific tasks 
and execute them through the medium of different work 
groups; and (b) the ability to focus on broad issues 
from a mass of detailed and technical information and 
formulate and advise on new policies. The first which 
we may call managerial or executive capacity was needed 
more and more as the Commonwealth service grew and 
diversified, and the second policy-advising ability 
was also becoming important albeit more slowly. It 
was however, possible for some time to grow some 
executives under the old concept of efficiency by 
applying different standards in practice to higher and 
lower promotions. At the same time, owing to restricted 
educational facilities in the past a good proportion of 
bright youths with executive potential came into the 
service early, and many of these developed into good 
executives more or less naturally if they escaped from
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routine early. But it was not possible to depend for 
long on makeshift and chance within the old. system.
Developments in the twenties and after
hastened the recognition of this fact. In the first
instance, by stopping youth recruitment and taking in a
large number of middle-aged and poorly qualified
soldiers, the Commonwealth service forfeited all chance
of breeding enough executives from within for even its
50peace-time needs. Partly to make up this gap
graduates were let in slowly and they proved their worth
in both higher executive and policy work quite soon. At
the same time the depression highlighted the need for
first-rate policy advice to the Government on economic
controls, starting a trickle of economists Into the
service.'' Finally, when the second world war came it
thrust on the service many new tasks wherein
inventiveness and innate executive or policy-advising
52potential was more important than experience. In
sheer self-preservation the service had to recruit 
talent from the business, academic and the professional 
world. .ihile the old leaven in the service acquitted
50. Supra, pp.247-255 
52. Supra, pp.296-97.
51. Supra, p.288.
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themselves fairly well the newcomers had established 
the indispensability of their different skill, talent 
and training and many of them were eagerly retained in 
the service in the early post-war years. All in all 
the old concept of efficiency had been shown to be 
wholly inadequate.
In the meanwhile the Fourth Division
manipulative workers were drifting away from the Third
Division in demanding promotion on the basis of
seniority and bare capacity to do the work, in the place
53of relative efficiency. This development pointed up
the need of a new concept for the higher Divisions of 
the service.
Faced with this problem during the hectic 
transition days at the end of the second world war, the 
Bailey Committee accepted the demand of manipulative 
workers, but made a guarded and halting recommendation 
about considering ability to fill still higher positions 
in certain promotions at the "senior executive" level.^ 
This came to nothing in practice and the service was
53. Supra, pp.259-260.
54. Supra, pp.313-15.
52V
faced in the post-war years with the need for a new 
concept of efficiency which the Act and Regulations did 
not provide and the classification scheme positively 
hindered.
Such a concept was even more important in 
post-war years than during the stress of war. The 
tasks of the Commonwealth service have become more 
varied, complicated and vital to the nation than ever 
before. An imaginative foreign policy, a vigorous 
immigration programme, the need to expand exports, the 
new methods of budgeting and economic control, the 
Commonwealth Government’s greater responsibility for 
development and planning, (to mention only a few) all 
these need more and better executives and policy- 
advisers .
The need can be more dramatically illustrated 
from the increasing proportion of the upper echelons in 
the service mainly as a result of the new tasks. It 
was enough in the first decade of this century to choose 
12 executives from a hundred officers but it is now 
necessary to get about thrice that number of executives 
from the same hundred officers. It cannot be left to
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chance  and  need s  a p l a n n e d  s e a r c h .
We have  shown i n  c h a p t e r  XI t h a t  many
d e p a r tm e n t s  know t h a t  t h e y  m ust  t h i n k  o f  f u t u r e  e x e c u t i v e
p o t e n t i a l  even when making m i d d l e - r a n g e  p r o m o t i o n s ,  and
t h a t  d i f f e r e n t  d e p a r tm e n t s  b u i l d  up t h e i r  r e s e r v o i r  o f
f u t u r e  e x e c u t i v e s  by d i f f e r e n t  e x t r a - l e g a l  means w i t h o u t
55much c e n t r a l  d i r e c t i o n  and c o o r d i n a t i o n .  Such an
e f f o r t  t o  a c h i e v e  new ends w i t h i n  th e  o l d  l e g a l  and 
c o n c e p t u a l  framework h a s  d e f i n i t e l y  imposed much s t r a i n  
and l e d  to much i r r e g u l a r i t y  and p o l i t e  h y p o c r i s y .  The 
need  f o r  a common p l a n  i s  a g a i n  e v i d e n t .
I t  h a s  b e en  a l s o  shown t h a t  the  p r e s e n t  h i g h e r  
a d m i n i s t r a t i v e  g ro u p  i n  t h e  Commonwealth s e r v i c e  d e r i v e s  
p r o p o r t i o n a t e l y  few er  members from the  t r a d i t i o n a l  
r e c r u i t m e n t  s o u r c e s  and p r o p o r t i o n a t e l y  more from s p e c i a l  
s o u r c e s  s u c h  as s e c t i o n  47 o f  t h e  A c t . 56 T h is  d e f i n i t e l y  
c a s t s  d o u b ts  on  t h e  adequacy  o f  th e  o l d  sys tem  o f  
r e c r u i t i n g  s c h o o l - l e a v i n g  y o u th s  and m essen g er  boys a t  
th e  b o t to m  and p ro m o t in g  them s t e p  by s t e p  on th e  b a s i s  
o f  e f f i c i e n c y  r e l a t e d  to  s p e c i f i c  d u t i e s .  I t  a l s o  
p o i n t s  to  t h e  need f o r  a new p l a n n e d  system o f  f i n d i n g  
and g row ing  f u t u r e  e x e c u t i v e s .
5 5 .  S u p r a ,  p p . 3 6 6 - 6 7 .  5 6 .  S u p r a ,  p . 4 0 8 .
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It is to the credit of the Recruitment 
Committee that they make a frontal attack on this
57problem. In an important chapter of their Report/ 
they discuss the growing importance of "policy-advising" 
functions in the Commonwealth service, the danger of a 
few talented individuals dominating it and the need to 
avoid this by increasing the supply and range of 
available talent in the service." They refer to the 
inadequacies of the old system in this respect, 
particularly during the inter-war years, the more 
favourable atmosphere of the post-war service, and also 
the unplanned nature of existing methods of developing 
talent therein. They believe that the best way to get 
an increasing supply of talent is to recruit intelligent 
and cultivated men and put them through a varied training, 
avoiding undue routine. After briefly discussing the 
British administrative class, they suggest a wider 
Second Division embracing many junior policy-advising 
and administrative positions in the Third Division 
together with a training grade at £1535-1723 salary level. 
They recommend recruitment to this new Second Division by 
an examination on the British "house party" system open
57. Recruitment Committee Report, chapter VI.
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to outsiders as well officers in the service*
Recruitment to this new policy-advising Second Division 
would be thus specifically on the basis of general 
potential for policy-advising work and not specific 
efficiency for any immediate vacancy.
This recommendation has the twin virtues of 
realizing the need of a new concept in the changed 
conditions and of not bodily applying the British 
solution to the problem. Realizing the different 
content of policy-work from routine or executive work, 
it provides for it a separate mode of recruitment, and 
training. But it does not isolate this group from the 
rest of the service; not only can officers in the 
service compete for entrance into it but some members 
of the Third Division can also be directly promoted 
into it.
The Committee have recommended that promotions 
to and in the proposed Second Division be based on 
general potential for higher positions through a 
suitable amendment of section 50 (4A) of the 
Commonwealth Public Service Act to include all Second
CODivision positions. This seems to be the best way
58. Recruitment Committee Report, p.33.
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out of the legal difficulties which have made that 
section inoperative so far.
The Committee have suggested measures to make 
the proposed Second Division a policy-advising corps by 
including all policy-advising posts from the Third 
Division in it and progressively removing higher
59executive posts from it into the Third Division. But 
they have not considered the extension of the new concept 
of efficiency to the higher executive group. This is 
rather a serious omission since this group is nearly as 
important as the policy group in a widespread service 
like that of the Commonwealth..
A changed concept of efficiency points to the
need of a change in the classification structure. We
have shown earlier how the classification since 1924 has
been based on a strict interpretation of work value, a
principle closely allied to the concept of efficiency
59arelated to a specific post. Since promotion in the
proposed Second Division would be based on general
potential, a narrow classification of posts therein would
be pointless and the Committee rightly urges the
59. Op. cit. p.32, para.129(c).
59a. Supra, pp.193-199.
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provision of wider salary scales in the proposed Second 
Division.60
At the same time the narrow salary scales in
the Third Division should be replaced by suitable wider
scales since the disadvantages of the former have been
61realized by most authorities in the service. This
requires negotiations with associations and convincing 
the Arbitrator but this writer can offer no easy 
solution to the maze of legal and practical difficulties.
The need for a new concept of efficiency has 
been less apparent in the State services. First of all, 
they were less affected by returned soldier preference 
in the inter-war years and the strain of the second 
world war than the Commonwealth service. Secondly, the 
increase in their higher executive content has been 
much more in the professional ranks. Thirdly the work 
of many departments in the State services is 
"development” in the old sense with its tradition of the 
practical approach, while at the same time the 
Commonwealth has taken up more and more of the planning 
element. Lastly the Public Service Boards of New South
60* Recruitment Committee Report, p.35.
61. Supra, pp.331-34.
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Wales and Victoria are somewhat allergic to associating 
higher public servants with policy. All this is not to 
say that the State services are not changing their 
concepts of efficiency and not considering general 
administrative potential, but to stress the slowness 
of the change and its causes.
Evaluation of efficiency
There was no pressing need for 
any formal or special methods of measuring efficiency 
in the early years of the Commonwealth service and for 
years later in the State services. We have already 
pointed out how the old concept placed stress on 
experience in the lower position and how this was a 
good measure of efficiency for the higher position 
which in many cases was different only in degree from 
the lower.02 Performance in the lower position could 
be reliably measured through personal observation by a 
supervisor in the small services of those days, and 
the Public Service Inspector in the early years of the 
Commonwealth service could supplement this by his own 
observation as well cross-checking the opinions of 
different supervisors.
62. Supra,p.521. 63. Supra, pp.97-98.
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The various promotion examinations provided 
another suitable measure of efficiency for the job, and 
at the same time were acceptable to the officers of the 
service as an impartial method of ascertaining efficiency.
These two methods could cope with the small 
services of those days with their comparatively small 
higher executive content. As we have shown earlier, 
the vast majority of promotions in the Commonwealth 
service in the days of Commissioner control were in the 
General Division or from there into the Clerical
Division with a few promotions in the lower classes of
(■> 4the latter. The first two types of promotions were
governed largely by examinations and the few promotions 
in the last category were based on personal assessment of 
performance in the lower post. This applied even more 
to the smaller State services.
The problems of efficiency measurement in the 
Commonwealth service of today are vastly different for 
three reasons. In the first place, the mere size of the 
permanent service (more than ten times its size in 1901) 
has made it impossible for the promotion recommending
64. Supra, pp.89-90
535
authority to observe personally the work of anything more 
than a fraction of officers under him. Consultation has 
assumed great importance and to be successful it has to 
be properly organized. Secondly, the higher echelons of 
the service have increased proportionately vis-a-vis the 
lower and thirdly the work of the former is not different 
merely in degree from the latter but in basic content. 
Hence proper efficiency measurement becomes enormously 
more important and the qualities to be measured are not 
to be simply related to a specific pQst.
These problems were realized much earlier in 
the growing American Federal and State services and 
business bureaucracies and a large part of the American 
literature on personnel administration is devoted to 
methods of measuring efficiency and potential and 
developing them. Thi3 writer generally agrees with 
their stress on devising proper methods of evaluation and 
on regular periodical staff reporting. The actual 
reporting forms and Committee procedures used in various 
American bureaucracies which are suitable to their stage
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of development cannot as such he transplanted here but a 
study of American experience will help in avoiding some 
mis takes•
committees has been accepted by many Commonwealth 
departments out of sheer necessity though departments 
differ as to whether the officer being considered should 
be interviewed. Secondly, some departments have already 
instituted staff reporting schemes as the best way of 
getting continuous and reliable information about 
officers. In both of these practices Australian 
Services can avoid American mistakes flowing from 
excessive faith.leading to a corresponding scepticism.
valuable guide to future fitness or potential in the 
higher duty experience of various officers. While 
other methods of measuring efficiency try to forecast 
an officer's future performance from his qualifications 
and experience, higher duty experience gives a direct 
indication of his success or failure in the actual 
job - provided it is studied carefully. While most 
authorities in the Commonwealth and New South Wales
Organized consultation through staff
Thirdly, Australian public services have a
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s e r v i c e s  a r e  a g r e e d  on t h i s ,  l i t t l e  p r o v i s i o n  i s  made 
i n  p r a c t i c e  to p l a n  t h e  f i l l i n g  up o f  a c t i n g  v a c a n c i e s  
and  s tu d y  a c t i n g  p e r f o r m a n c e .  I n  t h e  Commonwealth
s e r v i c e  w i t h  i t s  p r e s e n t  u n l i m i t e d  o p p o r t u n i t i e s  f o r  
a c t i n g  e x p e r i e n c e  i t  i s  p o s s i b l e  t o  so p l a n  i t  t h a t  ev e ry  
o f f i c e r  who g e t s  an  a b o v e - a v e r a g e  s t a f f  r a t i n g  {o r  i s  
c o n s i d e r e d  above av e rag e )  i s  a sk ed  to  a c t  i n  more th an  
one p o s t  and h i s  h i g h e r  d u ty  p e r fo rm a n c e  i s  r a t e d  
s e p a r a t e l y ,
By and l a r g e  A u s t r a l i a n  p u b l i c  s e r v i c e s  have  
n o t  become as f u l l y  a l i v e  to  th e  im p o r ta n c e  o f  
p ro m o t io n  as w a r r a n t e d  by th e  p r o p o r t i o n a t e  i n c r e a s e  o f  
t h e i r  h i g h e r  e c h e lo n s  and the  changed n a t u r e  o f  t h e i r  
work.  Two a t t i t u d e s  s t i l l  p r e v a l e n t  i n  th e  Commonwealth 
s e r v i c e  i l l u s t r a t e  t h i s .  i n  t h e  f i r s t  p l a c e ,  some 
p r o m o t in g  a u t h o r i t i e s  s t i l l  c o n s i d e r  p ro m o t io n  as an ad 
hoc p r o c e s s .  S e c o n d ly ,  even the  members o f  t h e  
Commonwealth P u b l i c  S e r v i c e  Board t a k e  f o r  g r a n t e d  
" p ro m o t io n  c y c l e s "  i . e .  more and q u i c k e r  p ro m o t io n  f o r  
young o f f i c e r s  d u r i n g  a t im e  of  s e r v i c e  e x p a n s io n  and 
few er  p ro m o t io n s  a t  o t h e r  t i m e s .
6 5 .  S u p r a ,  p p . 3 7 2 -7 4 .
66 .  C .P .S .B .  R ep ly  to  R e c r u i tm e n t  Committee 
q u e s t i o n n a i r e .
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This writer feels that apart from new methods 
and experiments in measuring efficiency, a new, non- 
fatalistic, planned approach is needed to the process 
of promotion itself. Just as modern planning for a 
countryfs development takes full account of all 
material resources and allocates them in advance, so 
also we need a formal annual personnel budget matching 
the ages, qualities and qualifications of officers above 
a certain level against forecasted vacancies so as to 
anticipate and provide for promotions a few years ahead.
Administrative principles and administrative history
We do
not claim to have found out any general principles of 
administrative science. Let us however, briefly sum up 
the analysis in these two chapters.
(a) We saw in the last chapter how much the 
promotion system in Australian colonies was originally 
influenced by the myths, mores and political conditions 
of the early days of responsible government and how it 
continued to be affected later by the changing economic 
and political atmosphere. We have found again in this 
chapter that even purely administrative decisions were 
governed to some extent by non-administrative
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considerations.
(b) We saw many instances in this chapter of how 
much the stage of political or economic development in 
the country and the stage of bureaucratic maturity of the 
public service determine administrative methods and in 
particular the promotion system. Thus the choice of the 
statutory promoting authority has depended very much on 
the stage of political evolution not only in Australia 
but in other countries too. The old concept of 
efficiency was a typical product of an early stage of 
bureaucratic development with less need of managers, 
whereas the present stage of bureaucratic development 
with an increasing managerial element c&lls for a new 
concept. The crusading zeal of American exponents of 
public administration for the career principle or for 
non-political control of administration is characteristic 
of a stage which has not fully achieved them.
(c) Two more conclusions seem to follow from the 
last one. In the first place, some "principles” 
appropriate to one country in one stage of development 
may not be very useful in another country in a different 
stage. For example, American concern for the career 
principle is no longer relevant in Australia and American
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preferences regarding promoting authorities are 
positively misleading in the Australian context.
Secondly, if a stage of development lasts 
long enough its practices continue years after that 
stage has disappeared, resisting change. This is 
partly due to the products of the old system occupying 
high positions in a service long after the conditions 
which produced that system have changed. It is also 
due to the characteristic inertia which tries to meet 
changed circumstances by makeshifts for as long as 
possible. This "projection effect" of a stage of 
development is quite harmful in some cases as in the 
long continuance of the old concept of efficiency in 
Australia. It is harmless in other cases as in the 
case of extra-departmental board control of promotions 
which works well though its original justification as a 
safeguard against patronage is less valid now.
On the face of it, this summary makes one 
pessimistic about the scientific status of public 
administration and about the possibility of achieving 
any quick results from administrative improvement or 
adaptation based on "scientific" principles. If
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administrative decisions are influenced so much by local 
social and. political conditions, it might appear that 
the validity of "universal" administrative principles is 
doubtful and the student of public administration might 
then accept that it is merely an art. If the 
decisions are conditioned so much by the stage of 
development, there is nothing for the far-sighted 
administrative reformer to do except pray to be born 
again at the right time or pray for a long life till the 
conditions change.
Such pessimism is not warranted on a more 
careful examination. Many administrative principles 
have been so far derived against the background of a 
highly industrialized and organised society dominated 
by economic considerations and a Montesquiean concept 
of government. They require heavy modifications even 
with regard to the Australian context and are probably 
quite out of place in the context of Asian or African 
underdeveloped countries. The conclusion is that 
such principles must be more closely related to the 
stage of development of a society. Thorough research 
into the administrative development of various colonies
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and a careful study of the social background of 
administration even in advanced countries may give us 
more of these principles properly related to their 
context. They may not sound as general as one would 
like, but what they lose in generality and verbal finish, 
they may gain in being more useful and closer to practice.
It is worth pointing out that a study of the
administrative history of a different country or society
has its own immediate rewards even without a search for
principles. For example, the disastrous results of
returned soldier preference in the Commonwealth service
in the inter-war years could have been foreseen if the
Commonwealth administrators had cared to learn about the
prolonged evil effects of stopping youth recruitment for
6 7a few years after 1902 in the New South Wales service.
Administrators and research workers who are 
keen to build an administrative science can use many 
“principles“ already stated in an experimental way and 
at the same time deduce “principles“ of limited validity 
from their experience and research, making their context 
explicit. The continuous interaction between these two
67. Supra, p.178
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processes will build up an administrative science of 
increasing practical value as well as theoretical 
exactitude.
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APPENDIX Ax
S a l a r y  s c a l e s  and  t h e  num ber  o f  o f f i c e r s  i n  e a c h  
s c a l e  i n  t h e  T h i r d  D i v i s i o n  as  a t  3 0 t h  J u n e  1930
S e r ­ S a l a r y Number S e r ­ S a l a r y Number
i a l s c a l e o f i a l s c a l e o f
num­ i n o f f i c e r s num­ i n o f f i c e
b e r Aus t r a - b e r Aus t r a -
l i a n l i a n
p o u n d s p o u n d s
1 9 6 -2 8 9 4 33 3 0 4 -3 8 2 2
2 9 6 -2 5 6 10 34 3 0 6 -3 5 9 3
5 x 9 6 - 3 0 6 x 808 35 3 0 6 - 3 8 4 1
4 9 6 -3 3 0 X 75 36 x 3 0 6 - 4 9 2 x 1 3 4
5 9 6 - 3 5 4 19 37 3 0 9 -3 9 9 10
6 1 0 8 -2 5 6 3 38 3 1 8 -3 5 4 7
7 1 0 8 -2 9 2 14 39 x 3 1 8 - 3 8 4 x 244
8 x l 0 8 - 3 0 6 x 373 40 3 1 8 -4 0 2 9
9 x l 0 8 - 3 4 2 x 681 41 3 2 8 -4 0 0 6
10 1 2 0 -3 3 9 1 42 3 3 0 -3 6 6 1
11 1 2 0 - 3 5 7 1 43 3 3 0 -4 0 2 4
12 1 2 8 - 3 8 4 6 44 x 3 3 0 - 4 2 0 x 401
13 1 2 0 - 4 0 2 19 45 3 3 0 - 4 9 2 1
14 x l 2 0 - 4 7 4 x 102 46 3 4 2 -4 0 2 19
15 1 2 0 - 5 2 8 x 64 47 x 3 4 2 - 4 2 0 x 420
16 1 7 2 -2 5 6 1 48 3 5 4 - 3 8 4 x 47
17 2 0 8 -2 8 0 11 49 3 5 4 -4 0 2 18
18 2 22-306* 52 50 x 3 5 4 - 4 0 2 x 160
19 2 3 2 -  304 10 51 3 5 4 -4 7 4 5
20 2 5 2 -3 0 6 X 65 5 2 354-510X 29
21 x 2 5 2 - 3 3 0 x 437 53 3 6 6 -4 0 2 * 77
22 2 5 6 -3 2 8 2 54 3 6 6 -4 2 0 9
23 2 6 8 - 3 0 4 5 55 x 3 6 6 - 4 3 8 x 335
24 2 6 8 -3 2 8 3 56 3 6 6 -4 5 6 2
25 2 8 0 -3 4 0 2 57 3 8 2 -4 5 4 1
26 2 8 2 -3 0 6 3 58 3 8 4 -4 0  2 18
27 2 8 8 -3 3 0 2 59 3 8 4 -4 2 0 4
28 2 8 8 -3 5 4 8 60 x 3 8 4 - 4 5 6 x 149
29 X 288-384X 317 61 x 3 8 4 - 5 2 8 x 1 1 8
30 2 9 2 -3 5 2 1 62 4 0 2 -4 3 8 X 27
31 2 9 2 - 3 6 4 1 63 40 2 -4 5 6 5
32 2 9 4 -3 3 0 14 64 4 0 2 - 4 7 4 x 57
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S e r ­
i a l
num­
b e r
S a l a r y  
s c a l e  i n  
A u s t r a ­
l i a n  
pounds
Number
o f
o f f i c e r s
S e r ­
i a l
num­
b e r
S a l a r y  
s c a l e  i n  
A u s t r a l ­
i a n
pounds
Number
of
o f f i c e r s
65 4 1 9 -4 8 9 3 97 5 4 6 - 6 l2 x 45
66 4 2 0 -4 2 0 1 98 5 6 4 -5 8 2 10
67 4 2 0 -4 5 6 16 99 5 6 4 -6 0 0 4
68 4 2 0 -4 7 4 9 100 5 6 4 -6 1 2 5
69 x 4 2 0 -4 9 2 x 140 101 564 -6 3 6 X 25
70 4 2 0 -5 1 0 X 75 102 5 8 2 -6 1 2 8
71 x 4 2 0 -5 2 8 x 123 103 5 8 2 -6 3 6 X 43
72 4 2 0 -5 8 2 X 21 104 5 8 2-660X 26
73 4 3 8 -4 7 4 10 105 6 0 0 -6 0 0 1
74 4 3 8 -4 9 2 2 106 6 0 0 -6 3 6 7
75 x 4 3 8 -5 1 0 x 368 107 6 0 0 -6 6 0 11
76 4 5 6 -4 9 2 2 1 0 8 6 0 0 -6 8 0 1
77 4 5 6 -5 1 0 14 109 6 0 0 -6 8 4 x 43
78 4 5 6 -5 2 8 x 42 110 6 1 2 -6 6 0 2
79 4 7 8 -5 5 7 1 111 6 1 2 -6 8 4 X 27
80 4 7 4 -5 1 0 8 112 6 1 2 -7 0 8 1
81 4 7 4 -5 4 6 X 83 113 6 3 6 -7 0  8x 38
82 4 7 4 -5 6 4 1 114 6 3 6 -7 3 2 6
83 4 9 2 -5 1 0 11 115 6 5 6 -7 2 8 1
84 4 9 2 -5 4 6 11 116 6 6 0 -6 6 0 1
85 4 9 2 - 5 6 4x 78 117 6 6 6 -7 3 2 1
86 5 0 9 -5 8 9 1 118 6 8 4 -7 3 6 X 25
87 5 1 0 -5 4 6 4 119 7 0 8 -7 8 0 17
88 5 1 0 -5 8 2 x 30 120 7 0 8 -8 0 4 12
89 5 2 8 -5 4 6 2 121 7 0 8 -8 5 2 2
90 5 2 8 -5 6 4 3 122 7 0 8 -9 4 8 1
91 5 2 8 -5 8 2 x 70 123 732-804X 28
92 5 2 8 -6 0 0 * 35 124 7 3 2 -8 2 5 :: 16
93 5 4 6 -5 4 6 3 125 7 5 6 -8 2 8 3
94 5 4 6 -5 6 4 7 126 7 5 6 -8 5 2 3
95 5 4 6 -5 8 2 2 127 7 8 4 -9 4 8 2
96 5 4 6 -6 0 0 4 1 2 8 7 8 0 -8 5 2 6
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Serial number Salary scale 
in Australian 
pounds
number of 
officers
129 780-948 1
130 804-876 9
131 804-900 3
132 828-900 9
133 852-950 6
134 852-1000 1
135 876-1000 5
136 876-1000 2
137 900-1000 2
138 900-1100 2
139 950-lluO 1
140 1100-1250 1
Total 7130
N.B; The total number of scales was 140 for a total of 
7130 officers in the Third Division.
The more common scales embracing more than 20 
officers are asterisked on the right and these 
are 43 covering 6538 officers.
Scales covering more than a 100 officers are 
asterisked on the left also and these are 17 for 
5310 officers.
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S a l a r y  s c a l e s  an d  t h e  num ber  o f  o f f i c e r s  i n  e a c h  
s c a l e  i n  t h e  T h i r d  D i v i s i o n  ä s  a t  5 0 t h  J u n e  1940
S e r ­
i a l
num­
b e r
S a l a r y  
s c a l e  
i n  Aus­
t r a l i a n  
p o u n d s
Number
o f
o f f i c e r s
S e r ­
i a l
num­
b e r
S a l a r y  
s c a l e  
i n  A us­
t r a l i a n  
p o u n d s
Number
o f
o f f i c e r s
1 9 6 -2 5 6 2 33 3 0 4 -3 8 8 1
2 x 9 6 -3 0 6 X 2022 34 3 0 6 -4 1 2 9
3 9 6 -3 3 0 9 35 x 3 0 6 -5 1 0 x 1 7 8
4 9 6 -4 0  2 9 36 3 1 6 -3 8 8 3
5 1 0 8 - 2 6 8 1 37 3 1 8 -3 5 4 3
6 1 0 8 - 2 9 2 4 38 x 3 3 0 - 3 6 6 x 253
7 1 0 8 -  306 3 39 X 3 3 0 -4 0 2 x 6 76
8 x l 0 8 - 3 1 8 x 490 40 3 3 6 -3 6 6 2
9 x l 0 8 - 3 4 2 x 517 41 3 5 2 -4 2 4 1
10 1 2 0 -3 0 6 * 58 42 3 5 4 -3 7 4 5
11 1 2 0 - 3 5 4 4 43 3 5 4 -3 8 4 2
12 1 2 0 -5 1 0 10 44 3 5 4 - 4 0 2x 42
13 1 7 2 - 2 5 6 1 45 x 3 5 4 - 4 3 8 x 481
14 20 2- 280 2 46 3 5 4 -4 7 4 14
15 2 2 0 -2 8 0 1 47 35 4 -5 4 6 X 28
16 2 2 2 -3 0 6 1 48 3 0 6 - 4 0 2 3
17 22 2- 4Q 2x 29 49 x 3 0 6 - 4 3 8 x 6 33
18 2 2 2 -5 1 0 3 50 3 0 6 -5 1 0 4
19 2 3 8 -2 8 0 1 51 3 8 4 -4 0 2 2
20 2 3 8 -3 0  4 14 52 3 8 4 -4 2 0 X 74
21 2 5 2 -3 0 0 3 53 3 8 4 -4 5 6 12
22 2 5 2 -3 0 6 1 54 x 3 8 4 - 5 2 8 x 161
23 X 252-330X 442 55 4 0 0 -4 9 1 2
24 2 5 4 - 3 9 4 2 56 4 0 2 -4 3 8 14
25 2 6 6 - 2 8 4 1 57 x 4 0 2 - 4 7 4 x 257
26 2 6 8 - 3 2 8 1 • 58 4 0 2 -5 1 0 16
27 2 6 8 - 3 3 4 1 59 4 2 0 -5 1 0 X 41
28 2 8 0 - 3 5 2 5 60 4 2 4 -4 9 6 1
29 X.288-330X 34 61 4 3 8 -4 7 4 x 55
30 x 2 8 8 - 3 5 4 x 527 62 x 4 3 8 - 5 1 0 x 384
31 2 9 2 -3 7 0 1 63 x 4 3 8 - 5 4 6 x 110
32 2 9 4 -3 3 0 1 64 4 5 6 -5 1 0 3
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Ser­
ialnum­
ber
Salary 
scale in 
Aust­
ralian 
pounds
Number
of
officers
Ser­
ial
num­
ber
Salary 
scale in Aus­
tralian 
pounds
Number
of
officers
65 x456-546x 257 90 684-756X 59
66 474-510 7 91 708-780 5
67 *474-546* 500 92 708-804 1
68 476-546 2 93 708-948x 30
69 492-564 3 94 732-804X 52
70 510-546X 40 95 780-852 18
71 5l0-582x 88 96 780-900 1
72 528-546 10 97 780-948 2
73 528-600 2 98 804-876 174 546-582x 49 99 828-900 20
75 X546-618X 158 100 852-950 2
76 564-582 18 101 876-1000 10
77 564-618X 92 102 876-1020 4
78 564-636 13 103 900-1000 179 582-582 1 104 900-1100 2
80 582-618 13 105 950-950 1
81 582-636 1 106 950-1100 10
82 x582-660x 121 107 1050-1200 2
83 600-660 7 108 1150-1300 184 612-660 2
85 612-684 1
86 618-660X 22
87 636-660 10
88 x636-708x 15189 684-708 2
Total 9262
N.B: The total number of scales was 108 for a total of9262 officers in the Third Division. The more
common scales embracing more than 20 officers are
asterisked <Dn the right and these are 35 covering
8911 officers.
Scales covering more than a 100 officers are
asterisked <on the left also and these are 18 for
7960 officers.
It is clear from Appendix Ai and A2 that the large
bulk of officers were covered by 17 or 18 scales 
but a very large number of "fancy scales" were 
kept up for a minority of positions even after the 
award of 1937.
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APPENDIX B
QUESTIONNAIRE
TO PERMANENT HEADS, CHIEF OFFICERS AND PERSONNEL OFFICERS
1. In considering the efficiency of an officer for 
promotion, in what order of importance would you place 
the following factors? Kindly place a number opposite 
each factor to indicate its order of importance.
(a) Oral opinion of his immediate superior
officer -------
(b) Written opinion of his immediate
superior officer -------
(c) Acting experience in the vacant
position or a similar position -------
(d) An examination qualification relevant
to the duties of the position -------
(e) A general examination qualification 
not immediately relevant to the
duties of the position -------
(f) An Honours degree in subjects not 
immediately relevant to the duties
of the position -------
(g) A series of regular periodical rating 
reports on the officer by one or
more superior officers -------
(h) The opinion or recommendation of a
staff committee in the department -------
Instead of numbers indicating order of importance, you 
may if you wish place a percentage opposite the 
various items.
You may if you wish make any additional remarks in 
the following space.
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ll.
1. Do you have any promotion boards or committeesin your Department? Yes/ho
2. Do you have a system of periodical rating/ narrative reports on all / a group of
Yes/Noofficers in your department?
3. If you do not have a system of periodical reports is it due to any one or more of 
the following reasons? Please strike off 
whichever is not applicable.
(a) There are no trained rating officers in thedepartment. Yes/wo
vbj The system was tried experimentally and
Yes/Nofound useles s.
(c) The system is too costly to institute. Yes/No
(d) It is not the main responsibility of the 
department but that of the .public
Service Board. Yes/No
(e) ne do not believe in the system. It 
merely puts on the cloak of scientific 
objectivity when it is no better than any
Yes/Nooral or written opinion.
(f) We do not really need it. Our department is small and officers know one another
personally. Yes/No
(g) It will destroy morale in our department Yes/Noand evoke suspicion.
(h) We have got on very well without it and 
we are not crazy about every new Yes/Nogimmick' .
You may, if you wish, add any further comments 
in the following space.
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III. In what order of importance would you place the 
following types of personal opinions regarding an 
officer’s efficiency. Kindly place a number 
opposite each item.
(a) The opinion of the present superior 
officer unsupported by any specific 
instances of efficient performance or 
otherwise. superior
(b) The opinion of the present^officer 
supported by specific instances of 
efficient performance or otherv/ise.
(c) The opinion of more than one officer
unsupported by specific instances of 
efficient performance.
(d) Your own personal knowledge of the 
officer’s work.
In the case of (c) would there be enough 
opportunity to do this normally? You may, if you wish, 
mark opposite each item percentages to indicate 
importance. You may, if you wish, make any additional 
comments in the following space.
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IV. At what particular salary grade among the
following would you like to give greater importance 
to administrative potential for still higher posts 
instead of mere efficiency for the duties of the 
immediately vacant position?
You may draw a line across the salary grade at 
and above which you think the former is more 
important than the latter. Or, you may if you 
wish, place percentages against each of these 
opposite each salary grade to indicate their 
relative weight.
Salary grades Administrative Efficiency with
potential for regard to the
still higher immediate
posts. vacancy.
90 3-1083 ........
993-1173 ............................................
1083-1265 
1173-1353 
1263-1443 
1353-1533 
1443-1623 
1533-1723 
1668-1833 
1778-1945 
1888-2053 
1998-2163 
2108-2273 
2163-2383 
2218-2493 
2273-2603 
2383-2713 
2493-2823 
2603-2933 
2713-3043
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V.
(a)
(To)
( c)
Do you think that the possibility of appeals
influences promoting officers in your
department to consider the claims of senior
officers more carefully? Yes/No
Do you think that it would help in
convincing appeal committees of the
efficiency of the departmental promotee if
you had regular periodical reports on him? Yes/No
Do you think you can cut down the number of
appeals in your department if you
circularize most of your vacancies? Yes/No
Please strike off whichever is not applicable.
VI.
(a) Would you prefer to have fewer and wider
salary grades for most positions in your 
department than now obtains? Yes/No
(b) Would you prefer to have the grades
overlapping? Yes/No
( c) Do you think recommending officers in your 
department will exercise greater care about 
a promotion if it were to a position with a 
wider salary range and higher maximum than 
if it were narrow with only two increments 
above the present range of the officer? Yes/No
(d) If you are in favour of wider and fewer 
salary grades, by which of the following 
ways would you like to bring it about.
1. A classification Act of Parliament
2. Through the action of the Joint Classification 
Committee
3. Through a plaint or consent award before the 
P.S.Arbitrator
4. Through the gradual action of the Board abolishing 
positions with narrow grades, to create all future 
positions with wider ranges, and also consultative 
action with the Jt Classification Committee.
rlease place a cross against the method you prefer.
You may, if you wish, sign your name. In all cases it 
would be appreciated if you can indicate your designation 
and the approximate number and grades of officers you 
normally deal with in making or recommending promotion«.
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N .B .
T h i s  q u e s t i o n n a i r e  was  a n s w e r e d  by  51 p r o m o t i n g  
a u t h o r i t i e s  i n  t h e  Commonwealth  P u b l i c  S e r v i c e .
The t a b l e  o f  p r e f e r e n c e s  i n  c h a p t e r  XI was 
c o m p i l e d  o u t  o f  t h e  a n s w e r s .
27  a u t h o r i t i e s  c o n c e r n e d  w i t h  r e c o m m e n d in g  
p r o m o t i o n s  ( . d e p a r t m e n t a l  I n s p e c t o r s  an d  p e r m a n e n t  
h e a d s )  i n  t h e  New S o u t h  W a le s  P u b l i c  S e r v i c e  a l s o  
a n s w e r e d  t h i s  q u e s t i o n n a i r e  ( w i t h  some m o d i f i c a t i o n s  
i . e .  w i t h o u t  q u e s t i o n  V I  a n d  m i n o r  c h a n g e s  i n  
o t h e r s ) . The t a b l e  o f  p r e f e r e n c e s  i n  c h a p t e r  
X I I  was  c o m p i l e d  o u t  o f  t h e i r  a n s w e r s .
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APPENDIX G
SAMPLE SURVEY OP THIRD DIVISION PROMOTIONS IN THE 
COMMONWEALTH PUBLIC SERVICE IN 1956
T h is  s u r v e y  was u n d e r t a k e n  to  g e t  a b a l a n c e d  s t a t i s t i c a l  
p i c t u r e  o f  t h e  a c t u a l  p ro m o t io n  c r i t e r i a  i n  th e  
Commonwealth s e r v i c e  and to  d i s c o v e r  th e  dom inant  t r e n d s  
i f  any. T h is  w r i t e r  had a l r e a d y  gone t h r o u g h  a l a r g e  
number of  p ro m o t io n  f i l e s  i n  v a r i o u s  d e p a r tm e n t s  i n  r e c e n t  
y e a r s  and fo rm ed  an i d e a  o f  th e  g e n e r a l  t r e n d s .  The 
s u rv e y  h e l p e d  him to  p u t  h i s  i m p r e s s io n s  i n t o  a p r o p e r  
s t a t i s t i c a l  p e r s p e c t i v e .
The bound f i l e s  o f  G a z e t t e  s l i p s  anno u n c in g  
p r o v i s i o n a l  p r o m o t io n s  in  1956 were u sed  f o r  the sam p l in g .  
S in ce  p r o m o t io n s  a r e  n o t  s e r i a l l y  numbered t h e y  c o u ld  n o t  
be sampled w i t h  random nurriber t a b l e s .  I n s t e a d  t h e  f i r s t  
T h i r d  D i v i s i o n  p r o m o t io n  on e v e r y  a l t e r n a t e  f o l i o  o f  t h e  
bound f i l e s  was n o t e d  down, g i v i n g  a sample  o f  177 
p r o m o t io n s .  The sample was p-rima f a c i e  random and 
c o n t a i n e d  p r o m o t io n s  f ro m  a l l  d e p a r tm e n t s  and a l l  s a l a r y  
g r o u p s .
A s e a r c h  was made f o r  f u l l  d e t a i l s  c o n c e r n i n g  
each  p r o m o t io n  and prom otee  ( a )  i n  the  d e p a r t m e n t a l  f i l e s  
i n  which  th e  p r o v i s i o n a l  p r o m o t io n  was d e a l t  w i t h ,  (b)  i n  
th e  a p p e a l  f i l e s  c o n c e rn e d  i f  t h e r e  were any a p p e a l s
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against it and (c) in the history card of the promotee or 
successful appellant. Additional information was also 
obtained whenever possible by interviewing the promoting 
officers concerned.
In this manner most details were gathered 
regarding 120 promotions. The promotions for which 
details could not be obtained were mostly those within the 
State delegations in Queensland, South Australia, Tasmania 
and Western Australia, because the concerned files were 
kept in the respective State capitals. Details of a few 
such promotions (which were appealed against) were 
obtained through appeal files. Details of most promotions 
(within or above the State delegation) in New South Wales 
and Victoria were obtained from visits to Sydney and 
Melbourne. The final sample of 120 was quite 
representative of the Third Division of the Commonwealth 
Public Service.
The details were carefully studied to find out 
the crucial factor which favoured the promotee against his 
rivals in each promotion. In many cases one factor stood 
out clearly, in others it was a combination of factors, 
while in some others, the promotee had no real competition, 
being the only qualified person. The promotions were 
finally listed under the following heads on the basis of the 
chief determining factor.
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Promotions
1. Based upon acting experience alone or with
some other factors * 2 3 + 2 5
2. Based upon wide experience alone or with
some other factors k 14 + 7
3* Based upon superior qualifications and
potential 13
4. Based upon other personal characteristics
and/or seniority 29
5. Where there was no choice, the promotee
being the only qualified person  9
Total 120
The starred figures are cases where the factor was the 
sole or overwhelming factor.
The standard error does not exceed 6% in any category 
above.
o 0 o
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APPENDIX D
The actual rating form used in the Taxation Branch of the 
Department of the Treasury for their Assessors and 
Investigation Officers is reproduced below. It is among 
the shorter rating forms in the service. Most other 
forms in the service are of the same descriptive rating 
type though the qualities rated and the descriptions differ 
very much.
The rating officer puts a cross inside the 
bracket opposite a suitable description of each trait 
rated. The Central Office converts the descriptive 
ratings into numerical ratings and weights them also.
MERIT RATING - BASIC REPORT
Name of Officer being rated:............... . .
Designation and classification: ...............
Section and Sub-section: ......................
Period covered by Report: / / to / /
•duties performed during the period: . . . . . .
1. KNOWLEDGE
Consider his knowledge of his work and of the relevant 
provisions of the Act.
( ) Exceptional knowledge.
( ) Sound knowledge; competent to deal with most matters
( ) Sufficient knowledge to deal with the general run of
matters he encounters, but not with the more unusual 
( ) Knowledge rather limited; sometimes needs
assistance on fairly common matters.
Comments:
559
2. DILIGENCE
Consider application to work day in and day out.
( ) Unusually keen; a consistently diligent worker.
( ) Applies himself steadily and attentively to his work.
( ) Not always diligent and attentive.
( ) Half-hearted and indifferent; does no more than he
has to.
Comments: ................................................
5. POWER OF EXPRESSION
Consider his ability to present the relevant facts 
clearly in submissions and discussions; the clarity of 
his advices and questionnaires.
( ) Highly developed power of expression; unusually
clear and concise.
( ) Expresses himself will; is normally clear and
concise.
( ) Reasonably effective in expression.
( ) Weak in expression; has difficulty in presenting
facts and conclusions clearly and concisely.
Comments: ............................................
U. MENTAL ALERTNESS
Consider self-reliance and resourcefulness, speed in
understanding explanations and ability in analysing
problems.
( ) Very quick in grasping essential points; a distinct
flair for analysing and dealing with all problems; 
very self reliant.
( ) Quick in understanding; effective in analysing and
finding solutions to most problems. Fairly self- 
reliant .
( ) Follows only less involved explanations; some
ability in analysing problems and finding solutions.
( ) Usually requires a longer time and fuller
explanation than most officers to learn a new task 
or see the point; not an analytical mind.
Comments: ................................................
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5 . ACCURACY
C o n s i d e r  a cc u ra c y  i n c l u d i n g  e r r o r s  of a m i s s i o n  and 
t r a n s p o s i t i o n  b u t  n o t  i n c l u d i n g  e r r o r s  o f  p r i n c i p l e  
o r  p r o c e d u r e .
( ) E x c e e d in g ly  a c c u r a t e .
( ) Seldom makes e r r o r s .
( ) A l th o u g h  makes some e r r o r s ,  i s  r e a s o n a b l y  a c c u r a t e .
( ) F r e q u e n t l y  makes e r r o r s .
C o m m e n t s : ..............................................................................................................
6 . OUTPUT
C o n s i d e r  the o f f i c e r  i n  r e l a t i o n  to  the  c l a s s  of  work 
i n  which he i s  engaged.
P a r t  A
( i )  Average o u t p u t  o f  t h i s  p e r s o n  p e r  week
o v e r  t h e  p e r i o d ..........................................................................
( I I )  Average o u t p u t  o f  a l l  p e r s o n s  do ing  the
same type  of work p e r  week ove r  th e  p e r i o d ..........
( I l l )  Number o f  p e r s o n s  on which av e rag e  ( I I )  above
i s  c a l c u l a t e d . . . . . . .................................................................
C o m m e n t s : ........................................................................................... ..... . .
P a r t  B
( ) Very f a s t  w orker  -  c o n s i s t e n t l y  p r o d u c e s
e x c e p t i o n a l  volume of  work.
( ) Q u ick  w orke r ;  o u t p u t  i s  g r e a t e r  t h a n  t h e  u s u a l
run  of o f f i c e r s .
( ) Normal o u t p u t  o f  work; a b l e  t o  keep up w i th  a
norm al  f low  o f  work.
( ) Not a f a s t  worker  - does no t  keep  up w i th  normal
f lo w  o f  work.
Comments: ..........................................................................................................
561
7 .  INTERROGATION
C o n s i d e r  h i s  a b i l i t y  t o  o b t a i n  f a c t s  an d  i n f o r m a t i o n  f r o m  
o t h e r s  c l e a r l y  and  c o n c i s e l y  an d  h i s  a b i l i t y  t o  a n a l y s e  
a n s w e r s  a n d  to d e t e r m i n e  when t h e  i n t e r r o g a t i o n  i s  
c o m p l e t e .
( ) A d e p t  a t  i n t e r r o g a t i o n .  Q u e s t i o n i n g  i s  c l e a r  an d
c o n c i s e .  I s  f o r c e f u l  an d  p e r s u a s i v e .
( ) H a n d l e s  m o s t  i n t e r r o g a t i o n s  e f f e c t i v e l y .
( ) T e n d s  t o  m i s s  p o i n t s  i n  i n t e r r o g a t i o n  o r  f a i l s  t o
f o l l o w  l e a d s  i n  c o n v e r s a t i o n .
( ) Has  d i f f i c u l t y  i n  i n t e r r o g a t i o n ;  l a c k s  c l a r i t y  and
c o n c i s e n e s s  o f  Q u e s t i o n i n g .
Comments :  ..............................................................................................................................
GENERAL COMMENTS
I n c l u d e  a m o n g s t  any  o t h e r  com m ents  y o u  d e s i r e  t o  make a 
s t a t e m e n t  o f  any o u t s t a n d i n g l y  g o o d  o r  b a d  
c h a r a c t e r i s t i c s  a n d  some i n d i c a t i o n  o f  p r o m i s e d  f u t u r e  
d e v e l o p m e n t .
R a t e r ’ s n a m e : .......................................... ° i g n a t u r e :
d e s i g n a t i o n :  ..........................................  D a t e : .  . .
SUPERVISOR’ S COMMENTS
S u p e r v i s o r ’ s n a m e : ................................ ..... S i g n a t u r e :
D e s i g n a t i o n : .................................................... D a t e :  . .
-----o 0 o -------
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APPENDIX E
Mr. S.C. E n c e l ,  S e n i o r  L e c t u r e r  i n  P o l i t i c a l  S c i e n c e ,  
C a n b e r r a  U n i v e r s i t y  C o l l e g e ,  c o n d u c te d  a su rv e y  o f  
s e n i o r  Commonwealth O f f i c i a l s  in  1956. I t  was 
c o n d u c te d  th ro u g h  a q u e s t i o n n a i r e  c o v e r in g  a number o f  
m a t t e r s ,  such  as  t h e i r  s o c i a l  o r i g i n  ( a s  r e v e a l e d  by 
f a t h e r ’ s o c c u p a t i o n ) ,  e d u c a t i o n  ( s c h o o l s  and U n i v e r s i t i e s  
a t t e n d e d ,  type  o f  t e r t i a r y  q u a l i f i c a t i o n  o b t a i n e d ) ,  
c a r e e r  d e t a i l s  i n  t h e  s e r v i c e ,  a g e ,  method o f  
r e c r u i t m e n t  e t  c e t e r a .
Q u e s t i o n n a i r e s  were d e s p a t c h e d  to 340 s e n i o r  
Commonwealth O f f i c i a l s ,  i n c l u d i n g  a l l  members o f  t h e  
F i r s t  D i v i s i o n ,  a l l  b u t  a few o f  t h e  Second D i v i s i o n ,  
a few s e n i o r  members of the  T h i r d  D i v i s i o n  and some 
h o l d e r s  o f  s t a t u t o r y  p o s t s .  As a r e s u l t  o f  th e  
q u e s t i o n n a i r e  and f o l l o w - u p  work f u l l  d e t a i l s  o f  a b o u t  
280 s e n i o r  a d m i n i s t r a t o r s  ( a s  a t  3 1 s t  J a n u a r y ,  1956) 
were a v a i l a b l e .
A com ple te  r e p o r t  o f  th e  s u r v e y  has n o t  y e t  
b een  p u b l i s h e d  ( a t  t h e  time o f  w r i t i n g  i . e .  e a r l y  1959) 
though  a r t i c l e s  b a s e d  upon i t  have ap p ea red  i n  the  
d a i l y  and p e r i o d i c a l  p r e s s .  The f i g u r e s  used  i n  
C h a p te r  XI a r e  based  upon th e  t a b l e s  K ind ly  s u p p l i e d  by 
Mr. 8 . C. E n ce l  to  t h i s  w r i t e r .  They a r e  drawn l a r g e l y  
from  a copy o f  E n c e l ’ s e v id e n c e  t o  the R e c r u i t e m e n t  
Committee  in  1958»
o 0 o
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APPENDIX F
PROGRESSION SURVEY OF RECRUITS TO IHE ADMINISTRATIVE 
AND PROFESSIONAL DIVISIONS OF THE VICTORIAN PUBLIC 
SERVICE i n  194%
T h is  s u r v e y  was u n d e r t a k e n  by t h e  w r i t e r  t o  o b t a i n  an 
i d e a  o f  th e  r a t e  o f  p ro m o t io n  i n  r e c e n t  y e a r s  o f  r e c r u i t s  
t o  the  V i c t o r i a n  S e r v i c e  i n  th e  A d m i n i s t r a t i v e  and 
P r o f e s s i o n a l  D i v i s i o n s .  The r e c r u i t s  o f  1948 were 
ch o sen  f o r  the s t u d y  ( a )  f i r s t  b e c a u s e  t h e  decade  
1948-58 i s  t y p i c a l  o f  p o s t - w a r  economic e x p a n s io n  and 
f r e e  f rom th e  c o m p l i c a t i o n s  o f  th e  imm edia te  a f t e r m a t h  
o f  the war and  (b )  s e c o n d l y  b e c a u s e  th e  p r o g r e s s i o n  
s t u d y  o f  Commonwealth c l e r i c a l  r e c r u i t s  c o v e r s  t h i s  
decade  and c o m p a ra t iv e  r e s u l t s  can  be o b t a i n e d  by 
c h o o s in g  th e  same decade  f o r  s t u d y  i n  th e  V i c t o r i a n  
S e r v i c e .
Prom t h e  P u b l i c  S e r v i c e  L i s t  o f  V i c t o r i a ,  1958, 
t h e  names of a l l  t h o s e  who were r e c r u i t e d  to t h e  
P r o f e s s i o n a l  o r  A d m i n i s t r a t i v e  D i v i s i o n  i n  1948 and who 
c o n t i n u e d  i n  th e  s e r v i c e  i n  1958 were o b t a i n e d .  The 
d e t a i l s  of t h e i r  c a r e e r  i n  the s e r v i c e  were t a x e n  from 
t h e i r  h i s t o r y  c a r d s  i n  the  V i c t o r i a n  P u b l i c  S e r v i c e  
B o a r d ’s o f f i c e  and t h i s  was su p p lem en ted  i n  some c a s e s  by 
i n f o r m a t i o n  f rom  r e l e v a n t  f i l e s .  They were t a b u l a t e d  as 
f o l l o w s ,  a g a i n s t  the  name o f  each  r e c r u i t .
56t*
N ame: ....................................
1948 - 49 -  50 - 51 - 52 - 53- 54 - 55 - 56 -  57 - 58.
Under each  y e a r  t h e  c l a s s  he was i n  was marked and 
p ro m o t io n s  were marked t o g e t h e r  w i t h  th e  month i n  which 
i t  was made.
The r e s u l t s  a re  q u o te d  i n  C h a p t e r  XII to  
i l l u s t r a t e  t h e  e f f e c t s  o f  A u s t r a l i a ’ s economic 
e x p e n s i o n  on t h e  V i c t o r i a n  S e r v i c e .
-----o 0 o -------
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APPENDIX S
SAMPLE SURVEY OF PROMOTIONS IN THE VICTORIAN SERVICE IN
1955
F o r  t h i s  s u r v e y ,  e v e r y  p ro m o t io n  t o  a vacancy  i n  th e  
A d m i n i s t r a t i v e  o r  P r o f e s s i o n a l  D i v i s i o n  d u r i n g  t h e  f i r s t  
h a l f  o f  1956 was n o t e d  f rom  th e  R e g i s t e r  o f  p ro m o t io n s  
and t r a n s f e r s  icept in  th e  V i c t o r i a n  P u b l i c  S e r v i c e  
B o a r d ’s o f f i c e .  R e c l a s s i f i c a t i o n s  were e x c lu d e d  from 
the  s tu d y  s i n c e  t h e y  were o b v i o u s l y  b a s e d  on e i t h e r  
( a )  the  need  t o  r e t a i n  a p r o f e s s i o n a l  o r  (b )  were owing 
to  th e  p o s t  and i t s  o c c u p a n t s  g rowing  t o g e t h e r  i n  
im p o r t a n c e .
I n f o r m a t i o n  a b o u t  each  (v ac an c y )  p ro m o t io n  was 
o b t a i n e d  f r o m  a s t u d y  of  the f i l e  c o n c e r n i n g  th e  
p ro m o t io n  and i n  some c a s e s  f rom  h i s t o r y  c a r d s  and 
i n t e r v i e w s  a l s o .  D e t a i l s  o f  118 p ro m o t io n s  were th u s  
g a t h e r e d  w i t h  a view to  l o c a t e  the d e t e r m i n i n g  f a c t o r  
o r  f a c t o r s  i n  e ach  c a s e .
The r e s u l t s  were t a b u l a t e d  as f o l l o w s .
1. P ro m o t io n s  based  on a c t i n g  e x p e r i e n c e  i n  th e  
job o r  e x p e r i e n c e  in  th e  f i e l d  c o n c e rn e d 20
2. P ro m o t io n s  o f  s im p ly  " t h e  most  s u i t a b l e  
a p p l i c a n t "  o r  o f  a s e n i o r  o f f i c e r 24
3. P ro m o t io n s  b a s e d  on p r o f e s s i o n a l  
q u a l i f i c a t i o n s  or h ig h  p e r s o n a l  q u a l i t i e s 32
4 . A u to m a t ic  and s e m i - a u t o m a t i c  p ro m o t io n s  
i n  c l a s s e s  i n  E and D. 42
T o t a l 118
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Group 3 c o n s i s t e d  m o s t ly  o f  p r o f e s s i o n a l  pro m o t io n s  t o  
c l a s s e s  above 0 .  E x c lu d in g  g roups  3 and 4 ,  t h e  v a lu e  o f  
e x p e r i e n c e  as a d e c i d i n g  f a c t o r  i s  e v i d e n t .  I n  f a c t  even  
i n  group 2, some p ro m o t io n s  may be b a s e d  on e x p e r i e n c e  
p r e s c r i b e d  i n  the a d v e r t i s e m e n t  and t h e r e f o r e  n o t  
m en t io n ed  in  t h e  p r o m o t io n  recom m endat ion .
T h i r t y  o f  t h e  118 p ro m o t io n s  were a p p e a le d  
a g a i n s t  o f  w h ich  23 r e l a t e d  to  p ro m o t io n s  i n  c l a s s e s
and and s e v e n  t o  c l a s s e s  above them. Of t h e  f o u r  
s u c c e s s f u l  a p p e a l s  t h r e e  were i n  c l a s s e s  and C2 and 
one was i n  th e  c l a s s e s  above.
o 0 o
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APPENDIX H
PROGRESSION SURVEY OF RECRUITS TO THE CLERICAL DIVISION 
OF THE NEW SOUTH WALES PUBLIC SERVICE IN 1948
The survey was undertaken to find out the rate of 
promotion in recent years of recruits to the Clerical 
Division of the New South Wales Public Service. The 
recruits of 1948 were chosen for study for the same 
reasons as in Victoria (see Appendix P). The recruits 
to the Professional Division were not studied since each 
group of professionals was covered by a different 
agreement and there was no common set of grades and no 
common rules of progression.
The names of all clerical recruits of 1948 who 
continued in the service in 1956 were obtained from the 
latest available Public Service List of the same year.
On examination, it was found that all but a few of them 
continued in the service in 1958.
The details of their career in the service were 
obtained from their history cards and in some cases by a 
reference to the relevant files. The results were 
tabulated as follows.
Name: ................
1948 - 49 - 50 - 51- 52 - 53 - 54 -55 - 56- 57 -58.
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Under each year the current grade of the recruit was 
noted and promotions were noted with the month of 
promotion.
The final results are quoted in Chapter XII 
to illustrate the effects of the country’s expanding 
economy on the New South Wales Public Service.
-- o 0 o ----
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APPENDIX I
SURVEY OP PROMOTIONS I N THE 'NEW SOUTH WALES PUBLIC
SERVICE IN 1956
T h is  s u r v e y  was made n e c e s s a r y  due t o  the  absence  of  any 
s im p le  c e n t r a l  r e c o r d  o f  p ro m o t io n s  i n  New S o u th  Wales 
as the  V i c t o r i a n  R e g i s t e r  o f  P ro m o t io n s  and t r a n s f e r s  o r  
th e  Commonwealth G a z e t t e .
Prom th e  l i s t  o f  incoming f i l e s  i n  t h e  Records  
s e c t i o n ,  th e  r e f e r e n c e  numbers of a l l  f i l e s  d e a l i n g  w i th  
a p r o m o t io n  o r  p r o m o t io n s  were n o t e d  and e v e r y s u c h  f i l e  
was exam ined  f o r  d e t a i l s  a b o u t  t h e  p r o m o t io n s  i t  d e a l t  
w i t h .  S in c e  a b o u t  a th o u s a n d  f i l e s  had to  be  gone 
t h r o u g h ,  no e f f o r t  was made to n o t e  i n  d e t a i l  th e  
c r i t e r i a  employed i n  e a c h  recom mendat ion  and o b t a i n  a 
s t a t i s t i c a l  p i c t u r e .  However, a g e n e r a l  n o n - s t a t i s t i c a l  
i d e a  o f  p r o m o t io n  c r i t e r i a  was g a in e d .  Such d e t a i l s  as 
the  d e p a r tm e n t  i n  w h ich ,  and th e  g rad e  to  which ,  t h e  
p ro m o t io n  was made and t h e  d e t a i l s  o f  p r o m o t io n  com m it tee  
o r  o t h e r  a p p e a l  a c t i o n  were n o t e d  i n  e a c h  c a s e .  These 
were p r o c e s s e d  and a re  g iv e n  i n  th e  t a b l e  o f  
d e p a r t m e n t a l  p ro m o t io n s  i n  C h a p te r  X I I .
V a c a n c ie s  which  a r e  c i r c u l a r i z e d  th r o u g h  o u t  
the  s e r v i c e  a re  d e a l t  w i th  i n  t h e  bound volume o f  t h e  
R e p o r t s  o f  t h e  ( s t a n d i n g )  S e l e c t i o n  Com mit tee .  Prom
570
them t h e  d e t a i l s  o f  p ro m o t io n s  recommended by th e  
co m m it tee  i n  1956 were o b t a i n e d  and p r o c e s s e d .  These 
a r e  i n c l u d e d  i n  t h e  t a b l e  of  P ro m o t io n s  recommended by 
th e  S e l e c t i o n  Committee i n  1956 i n  C h a p te r  X I I .
-----o 0 o -------
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APPENDIX J
SAKIPLE SURVEY OF THE CAREER CP SENIOR OFFICERS IN THE 
NEW SOUTH WALES PUBLIC SERVICE
A com ple te  s t u d y  was made o f  t h e  c a r e e r  o f  13 perm anen t  
head s  and 40 b r a n c h  heads  ( c h o s e n  a t  random) i n  th e  New 
S o u th  Wales P u b l i c  S e r v i c e  f rom t h e i r  h i s t o r y  c a rd s  and 
a l l  t h e  f i l e s  c o n c e r n i n g  them. The, d e t a i l s  were 
a r r a n g e d  a g a i n s t  the  name o f  each  o f f i c e r .
T hree  c h i e f  c h a r a c t e r i s t i c s  were n o t e d  namely 
t h a t  ( a )  most pe rm anen t  h e a d s  g o t  i n t o  t h e  h i g h e r  g ra d e s  
by the  age o f  35,  (b)  t h a t  most  of  them have a c t e d  i n  
d i f f e r e n t  c a p a c i t i e s  i n  v a r i o u s  p o s t s  o f  the d e p a r tm e n t  
o r  even  o t h e r  d e p a r tm e n t s  and ( c )  t h a t  m ost  p r o f e s s i o n a l  
p e rm a n e n t  h ead s  and b r a n c h  heads  a r e  a c a d e m i c a l l y  h i g h l y  
q u a l i f i e d  and have a h ig h  p r o f e s s i o n a l  s t a n d i n g .
o 0 o
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N o t e .
The b e s t  p a r t  o f  t h e  i n f o r m a t i o n  f o r  t h i s  t h e s i s  
h a d  t o  b e ,  and  w a s ,  o b t a i n e d  f r o m  p r i m a r y  s o u r c e s ,  
c h i e f  among w h i c h  a r e  t h e  o r i g i n a l  f i l e s  d e a l i n g  w i t h  
p a r t i c u l a r  p r o m o t i o n s  o r  p r o m o t i o n  p o l i c y .  I n  
a d d i t i o n ,  u s e  was made o f  v a r i o u s  a n n u a l  r e p o r t s ,  
r e p o r t s  o f  R o y a l  C o m m i s s i o n s  and  C o m m i t t e e s ,  n e w s p a p e r s ,  
p u b l i c  s e r v i c e  j o u r n a l s  an d  P a r l i a m e n t a r y  d e b a t e s .
T h e r e  i s  a c o m p a r a t i v e  d e a r t h  o f  s e c o n d a r y  s o u r c e s  
on  p u b l i c  a d m i n i s t r a t i o n  i n  A u s t r a l i a .  T h e r e  a r e  l e s s  
t h a n  a d o z e n  b o o k s  on  t h e  s u b j e c t  some o f  w h i c h  r e f e r  
t o  p r o m o t i o n  i n c i d e n t a l l y  and  t h e r e  a r e  a few  a r t i c l e s  
i n  P u b l i c  A d m i n i s t r a t i o n  ( S y d n e y )  d e a l i n g  w i t h  some 
a s p e c t s  o f  p r o m o t i o n .  M ost  o f  t h e  b o o k s  c i t e d  w e re  
m a i n l y  u s e d  e i t h e r  t o  p r o v i d e  t h e  b a c k g r o u n d  o f  
A u s t r a l i a n  s o c i a l ,  e c o n o m i c  and  p o l i t i c a l  d e v e l o p m e n t  
o r  t o  c o n s i d e r  g e n e r a l  p r i n c i p l e s  o f  p u b l i c  
a d m i n i s t r a t i o n  an d  i t s  p r a c t i c e  i n  o t h e r  c o u n t r i e s .
PRIMARY SOURCES
I .   ^ ORIGINAL PILES AND REGISTERS
( A c c e s s  t o  w h i c h  i s  s u b j e c t  t o p r i o r  o f f i c i a l
a p p r o v a l )
Commonweal th  P u b l i c  S e r v i c e
The o f f i c i a l  f i l e s  f o r
p e r i o d s  e a r l i e r  t h a n  19U5 a r e  m o s t l y  k e p t  i n  t h e  
Com m onw eal th  o f  A u s t r a l i a  A r c h i v e s  ( r e f e r r e d  to  a s  C .A .A .  
i n  f o o t n o t e s ) ,  h o u s e d  i n  an  a n n e x e  t o  t h e  N a t i o n a l  
L i b r a r y ,  C a n b e r r a .  T h e y  a r e  c l a s s i f i e d  u n d e r  d i f f e r e n t  
a c c e s s i o n  n u m b e r s  b e g i n n i n g  w i t h  t h e  p r e f i x  C. P. E a c h  
f i l e  h a s  i t s  own r e g i s t r a t i o n  n u m b e r  b y  whmch i t  i s  
i d e n t i f i e d  an d  a nu m b er  o f  f i l e s  a r e  b u n d l e d  t o g e t h e r  
w i t h  a b u n d l e  n u m b e r  n o t  o f f i c i a l l y  r e c o g n i z e d  i n  t h e  
c a t a l o g u e .  B u t  s i n c e  t h e  f i l e  n u m b e r s  o f  many e a r l i e r  
f i l e s  i n  t h e  C . P . 1 2 1  a c c e s s i o n  h a v e  b e e n  o b l i t e r a t e d  o r  
a r e  o t h e r w i s e  u n i d e n t i f i a b l e ,  t h e  b u n d l e  n u m b e r s  h a v e
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been supplied by me (for this accession) within brackets 
in footnotes. There is no need of this aid in the case 
of other accessions.
No further precise identification other than 
the file number is given since the folios of files are 
not numbered officially. But most files are small and 
deal with a single question, and the reference can be 
located in the file without much difficulty, difficulty 
arises with a few big files such as G24/96 in the 
C.P.hOÖ accession with over 100 folios. A useful hint 
in this case is that the earlier memos are at the bottom 
and the later ones accumulate above them.
References to a particular memo or minute are 
given where necessary but when a paragraph summarises 
the story from a file (or group of files) this is not 
done but the file is referred to as a whole.
The main accessions used for this thesis are 
listed below with some details.
G^P.121. This accession contains all the files 
relating to the period of Commissioner control and many 
files of the period of Public Service Board control.
There are three series in this besides a series of 
transcripts. The first series contains the general 
correspondence files from 1902 to 1939. The files up to 
1925 have no prefix but the later files fall into two 
groups. The first group with prefix B contains the 
files relating to individual promotions, punishments 
et cetera in the P. M. G ’s Department and the departments 
of the Attorney-General, Army, Navy and Air and the 
second group of files with prefix A relate to all the 
other departments. The next series called the D series 
relates to dismissals and the third series called G 
series contains files relating to general policy. The 
series of transcripts is a complete day to day record of 
the hearings of important public service arbitration 
cases in the Arbitration Court or before the Public 
Service Arbitrator.
The total volume of files in this secession is 
251 running feet or approximately 220 cubic feet.
C.P.408. This accession has two series. The first 
series contains all policy decisions made generally or 
in individual cases and is a most valuable series indeed. 
All the files are serially numbered with the prefix G 
followed by the calender year, followed by the file 
numb er eg. G .(19)24/96.
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The total volume of this series is 110 
running feet or approximately 96 cubic feet.
The second series contains registers relating 
to the above files.
C.P,22. is an accession with a few bundles containing 
accounts of various deputations to the Public Service 
Boa rd,
C. P.114 and C. P.572. These two accessions contain the 
Customs Department staff files mostly relating to 
provisional promotions, reclassifications and 
discipline. The files therein generally have a prefix 
T & C-S. (meaning Trade and Customs - Staff) followed by 
a number. The volumes of the two accessions are 
respectively 12 and 17 running feet.
Other Customs accessions of some interest are 
C.P.543, C.P.555, C. T. 109, C.T.110, andC.T.lll.
The staff policy files of the Postmaster- 
dene ral 's Department are not housed at present in the 
National Library, Archives section, but at the 
departmental head-quarters in Treasury Place, Melbourne. 
The main group of files consulted are classed under the 
reference number P.3. 45/4280 - Provisional Promotions.
Current files. A large number of current files of the 
Public Service Board and various departments were 
consulted but not all of them are referred to 
individually in footnotes. When so referred to, the 
Board’s files are cited as (current) followed by the file 
registration number which consists oft^  calendar year 
(19) 52, or (19) 48, followed by a second number; 
e.g.53/5706. The departmental files have each their own 
prefix, for exanple the promotion files of the P.M. G’s 
Department bear the prefix C.R.
The appeal files (containing thee reports of 
Promotion Appeal Committees) in the Board’s office have 
a prefix P. followed by a number referring to the calendar 
year and then the file's registration or serial number.
The temporary transfer appeal files bear the prefix TP.
Other current files and material (in various 
departments) consulted and not referred to individually 
include:
* *!;
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( a )  P r o v i s i o n a l  p r o m o t i o n  f i l e s  i n  e a c h  d e p a r tm e n t ;  
(These  v a ry  c o n s i d e r a b l y  from  one to  a n o t h e r .
I n  one t h e r e  may he  a t h i n  f i l e  f o r  e a c h  p ro m o t io n  
e . g .  H e a l t h  D ep ar tm en t  and i n  a n o t h e r  a s e r i e s  o f  
p ro m o t io n s  may he d e a l t  w i t h  t o g e t h e r ,  e . g .
P. M . Gr * 8 De p a r  tme nty.
(h)  D e l e g a t i o n  f i l e s  c o n t a i n i n g  d e t a i l s  o f  powers 
d e l e g a t e d  to  C h i e f  O f f i c e r s  from t im e  to  t im e .
( c )  O r g a n i z a t i o n  and lue th o d s  f i l e s .
d^^ i O r g a n i z a t i o n  c h a r t s .
(e )  P i l e s  d e a l i n g  w i t h  S t a f f  r e p o r t i n g  i n  some 
d e p a r t m e n t s ,  i n c l u d i n g  o r i g i n a l  s u g g e s t i o n s ,  
n e g o t i a t i o n s  w i t h  a s s o c i a t i o n s ,  v a l i d a t i o n  t e s t s  
e t  c e t e r a .
( f )  P i l e s  d e a l i n g  w i t h  S t a f f  Committee o r g a n i z a t i o n .
R e g i s t e r s  and c a r d  i n d e x e s . The more i m p o r t a n t  m a t e r i a l  
i n  t h i s  c a t e g o r y  i s  l i s t e d  be low .
( i )  Perm anent  S t a f f  L i s t .  T h is  i s  a huge r e g i s t e r  
c o n t a i n i n g  the names and p o s i t i o n s  o f  a l l  
pe rm anen t  o f f i c e r s  i n  which t h e i r  t r a n s f e r s  and 
p ro m o t io n s  d u r i n g  th e  y e a r  a r e  marked.  I t  was 
m a i n t a i n e d  f ro m  1904 t o  t h e  end o f  Ju n e  1948, by 
th e  P u b l i c  S e r v i c e  Com m iss ioner  and l a t e r  by th e  
Board .  No c e n t r a l  s e r v i c e  l i s t  i s  m a i n t a i n e d  now.
( i i )  S t a f f  l i s t  sum m aries ;  t h e s e  g iv e  t h e  number o f  
o f f i c e r s  in  e ac h  s a l a r y  s c a l e  and have  b e e n  
d i s c o n t i n u e d  a f t e r  1948.
( i i i )  Record  o f  a p p o in tm e n t s  made w i t h o u t  e x a m in a t io n .  
This  c o n t a i n s  among o t h e r  t h i n g s  a f u l l  l i s t  o f  
s e c t i o n  47 a p p o i n t m e n t s .
( i v )  Temporary T r a n s f e r  R e g i s t e r .  T h is  l i s t s  d e t a i l s  
o f  a l l  a c t i n g  p r o m o t io n s  under  R e g u l a t i o n  116.
(v)  Bound f i l e s  o f  G a z e t t e  s l i p s  o f  p r o v i s i o n a l
p ro m o t io n s  i n  t h e  B o a r d ’s o f f i c e .  These c o n t a i n  
m a r g i n a l  n o t e s  o f  l a t e r  a p p e a l s  and t h e i r  r e s u l t s .
( v i )  H i s t o r y  c a r d s  of o f f i c e r s  Kept i n  v a r i o u s  
d e p a r t m e n t s .
( v i i )  H ig h e r  du ty  c a r d s  o f  o f f i c e r s  k e p t  i n  v a r i o u s  
d e p a r t m e n t s .
New S o u th  Wales P u b l i c  S e r v i c e
O r i g i n a l  f i l e s . As i n  V i c t o r i a ,  t h e  o l d e r  f i l e s  a r e  n o t  
d i s t i n g u i s h e d  from c u r r e n t  ones  by any a c c e s s i o n  number 
though  th e y  a re  k e p t  i n  t h e  o f f i c i a l  a r c h i v e s  a t  S h e a ’s 
C re ek .  F i l e s  b o t h  o ld  and  c u r r e n t  have th e  number of  
t h e  c a l e n d a r  y e a r  e . g . ,  (19)  37 o r  (19) 48 ,  f o l lo w e d  by 
t h e i r  i n d i v i d u a l  r e g i s t r a t i o n  number.  The f i l e  numbers 
a r e  p r e c e d e d  by th e  p r e f i x  (N.S. W. ) i n  th e  f o o t n o t e s .
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R e g i s t e r s ,  c a r d  i n d e x e s  e t  c e t e r a .  The f o l l o w i n g  were 
c o n s u l t e d .
( i )  S e l e c t i o n  Committee  R e p o r t s .  The l o o s e - l e a f  reports 
o f  the  s t a n d i n g  S e l e c t i o n  Committee a r e  hound 
e v e ry  s i x  m onths .  The volumes f o r  1956 were 
c o m p le t e ly  a n a l y s e d  f o r  the  su r v e y  o f  th e  y e a r Ts 
p r o m o t io n s .
( i i )  R e g i s t e r s  o f  A greem en ts .  These a r e  l o o s e - l e a f  
volumes o f  c o p i e s  o f  the v a r i o u s  ag reem en ts  
be tw een  th e  N. S.W. P u b l i c  S e r v i c e  Board and 
o f f i c e r s ’ a s s o c i a t i o n s .
( i i i )  Crown Employees Appeal  Board R e p o r t s .  These a r e  
bound volumes o f  the  d e c i s i o n s  of the  Crown 
Employees A p p ea l  Board r e l a t i n g  to t h e  New S o u th  
Wales P u b l i c  S e r v i c e  com pi led  b y ,  and Kept i n ,  the  
P u b l i c  S e r v i c e  B o a r d ’s O f f i c e ,  Sydney. There  a r e  
f o u r  volumes a t  p r e s e n t  b u t  t h e  d e c i s i o n s  a re  
s e r i a l l y  numbered from th e  b e g i n n i n g  of  the  f i r s t  
volume, c o n t i n u o u s l y  on to l a t e r  volumes.  They 
a r e  c i t e d  i n  f o o t n o t e s  as C.E.A. B.R. f o l l o w e d  by 
t h e  d e c i s i o n  number w i t h o u t  th e  volume number.
( i v )  O f f i c i a l  h i s t o r y  c a r d s .
(v)  Q u a l i f i c a t i o n  c a r d s  o f  o f f i c e r s  w hich  r e c o r d  t h e i r  
academic  o r  p r o f e s s i o n a l  q u a l i f i c a t i o n s .
( v i )  E x a m in a t io n  c a r d s  o f  o f f i c e r s  which r e c o r d  t h e i r  
p a s s e s  i n  t h e  i n - s e r v i c e  e x a m in a t io n s  such as 
R e g . 116 or  R e g . 119 t e s t  or th e  H ig h e r  Grades 
e x a m in a t io n .
The V i c t o r i a n  P u b l i c  S e r v i c e
O r i g i n a l  f i l e s . The o l d e r  f i l e s  a re  n o t  d i s t i n g u i s h e d  
from c u r r e n t  ones by an a c c e s s i o n  number or  in  any o t h e r  
way. P i l e s  b o t h  o ld  and c u r r e n t  a r e  k e p t  i n  th e  
V i c t o r i a n  P u b l i c  S e r v i c e  B o a r d ’s O f f i c e ,  T r e a s u r y  P l a c e ,  
M elbourne .  The number of  e a c h  f i l e  c o n s i s t s  of th e  
number o f  the c a l e n d a r  y e a r  e . g . , (19)  37 o r  (19)  58> 
f o l l o w e d  by i t s  r e g i s t r a t i o n  number. V i c t o r i a n  f i l e s  
a r e  c i t e d  i n  t h e  f o o t n o t e s  w i th  t h e  p r e f i x  ( V i c ) .
R e g i s t e r s  and Card  i n d e x e s . The f o l l o w i n g  were c o n s u l t e d .
( i )  The R e g i s t e r  o f  P ro m o t io n s  (and T r a n s f e r s ) .  T h is  
r e g i s t e r  r e c o r d s  e v e ry  p r o m o t io n  and c l a s s i f i c a t i o n  
w i th  t h e  name o f  the o f f i c e r ,  c l a s s  prom oted  t o ,  
d a t e  o f  p r o m o t i o n  and a r e f e r e n c e  to  th e  o r i g i n a l  
p r o m o t io n  f i l e .  I t  was most i n v a l u a b l e  i n  g e t t i n g  
f a c t s  and f i g u r e s  more q u i c k l y  t h a n  i n  the  o t h e r  
two s e r v i c e s .
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( i i )  O f f i c i a l  h i s t o r y  c a r d s .  These were p a r t i c u l a r l y  
u s e f u l  i n  m aking  p r o g r e s s i o n  s t u d i e s .
H . PRINTS!) SOURCES
(Access t o  which i s  n o t  r e s t r i c t e d )
Commonwee 1 th  P u b l i c  S e r v i c e
S t a t u t e s Commonwealth P u b l i c S e r v i c e  Act 1902.
i i ii ii i i 1902-1920.ii ii i i it 1922.ii it i i it 1922-24.it it i i it 1922-54.
( l o o s e - l e a f
volume)
Commonwealth P u b l i c S e r v i c  e
(Amendment) Act 1917.
i i it it it 1945.
A r b i t r a t i o n ( P u b l i c S e r v i c e ) A c t 1911.
” r  v f !i  *. •> ' V ■ T ; 1920.ii 1 , x - 1 v .
R e -e s ta b l i sh m e n t  & Employment Act 1945. 
Income Tax ( S a l a r i e s )  Act 1930. 
F i n a n c i a l  Emergency Act 1931. 
F i n a n c i a l  R e l i e f  Act 1935*
N. B. The Commonwealth P u b l i c  S e r v i c e  Act  was amended 
almost, e v e ry  y e a r ,  g i v i n g  r i s e  to many C.P. S. (Amendment) 
Acts. We a r e  i n c l u d i n g  on ly  two o f  t h e s e  Amendment A c ts  
d i r e c t l y  c o n s i d e r e d  i n  t h e  t e x t .  O th e rw ise  we g e n e r a l l y  
r e f e r  to  e i t h e r  t h e  o r i g i n a l  Act o r  th e  amended Act 
b r o u g h t  up t o  d a t e .
R e g u l a  t i o n s Commonwealth P u b l i c  S e r v i c e  R e g u l a t i o n s
If It  ft  ^  It
II II II II
II It  If II
L o o s e - l e a f  volume of  the P u b l i c  S e r v i c e
Act and R e g u l a t i o n s  
D e t e r m i n a t i o n s  o f  the  P u b l i c  S e r v i c e  
Board ,  i n  p u r s u a n c e  o f  s e c t i o n s  32,
53 and 58 o f  t h e  P u b l i c  S e r v i c e  Act 
1922-57 ,  as a t  1 s t  S e p tem b er ,  1958.
1 9 0 2 .
1912.
1 9 2 2 .
1935.
1955.
Annual x Commonwealth P u b l i c  S e r v i c e
R e p o r t s  C o m m is s io n e r ' s  R e p o r t s .  ( 1 s t  to  the  18t h
i . e .  1904 t o  1921) ,
x Commonwealth P u b l i c  S e r v i c e  Board ,  R e p o r t s .  
( 1 s t  to the  3 4 t h  i . e .  1923-4 to  1 9 5 7 -8 ) .  
Commonwealth A r b i t r a t i o n  R e p o r t s  (1912 to 195&-).
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Commonwealth P u b l i c  S e r v i c e  A r b i t r a t o r ' s  
R e p o r t s  (1921-1956)
R e p o r t  o f  a c t i v i t i e s  f o r  C o l l e c t o r s  o f  
Customs (1954-55  to  1 9 5 6 - 7 ) .  
P o s t m a s t e r - G e n e r a l ' s  D e p a r tm e n t ,  P e r s o n n e l  
B ran ch ,  Annual  R e p o r t .  (19 5 4 -5 5  t o  1956-7).
k N. B. The o f f i c i a l  t i t l e  i s  some^what l o n g e r  and seems 
to  v a ry  s l i g h t l y  f ro m  y e a r  to  y e a r .  The f u l l  t i t l e  o f  
t h e  l a t e s t  r e p o r t  i s  T h i r t y  f o u r t h  R e p o r t  on th e  P u b l i c  
S e r v i c e  o f  t h e  Commonwealth by the  P u b l i c  S e r v i c e  Board.
l o y a l  R e p o r t  o f  th e  Royal  Commission on the  P o s t a l
Commission S e r v i c e s ,  1910. ( b r i e f l y  c a l l e d  P o s t a l
R e p o r t s  Commission R e p o r t ) .
R o y a l  Commission on the  P o s t a l  S e r v i c e s ,
M inu tes  o f  e v id e n c e ,  1910.
F i r s t  P r o g r e s s  R e p o r t  of  the  Royal  Commission 
a p p o i n t e d  to  c o n s i d e r  and r e p o r t  upon th e  
P u b l i c  E x p e n d i tu r e  o f  t h e  Commonwealth o f  
A u s t r a l i a  w i t h  a view to e f f e c t i n g  
eco n o m ie s ,  1919. ( b r i e f l y  c a l l e d  the  
econom ies  Com miss ion) .
F i n a l  R e p o r t  o f  th e  R oya l  Commission
a p p o i n t e d  to  c o n s i d e r  and r e p o r t  upon t h e  
P u b l i c  e x p e n d i t u r e  o f  th e  Commonwealth o f  
A u s t r a l i a  w i t h  a view to  e f f e c t i n g  
e co n o m ie s ,  1921.
R e p o r t  o f  th e  Royal  Commission on P u b l i c  
S e r v i c e  A d m i n i s t r a t i o n ,  1920.
( b r i e f l y  c a l l e d  th e  McLachlan R e p o r t ) .
R e p o r t  of the  B r i t i s h  Economic M is s io n ,  1929.
R e p o r t  o f  t h e  Committee  of  i n q u i r y  i n t o  
sy s te m s  o f  p ro m o t io n s  and tem porary  
t r a n s f e r s  in  the  Commonwealth P u b l i c  S e r v i c e ,  
1945. ( b r i e f l y  c a l l e d  B a i l e y  R e p o r t ) .
• Jo in t  Committee  of P u b l i c  A c co u n ts ,  R e p o r t s ,
R e p o r t  o f  the  Committee of I n q u i r y  i n t o
p u b l i c  S e r v i c e  R e c r u i t m e n t ,  1958. ( b r i e f l y  
c a l l e d  R e c r u i t m e n t  Committee R e p o r t ) .
(Commonwealth) C l a s s i f i c a t i o n  R e p o r t ,  1904.
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The Federal Guide, A handbook on the
organization and functions of Commonwealth 
Government Departments, June 1957» 
Classification of selected designations in 
the Commonwealth Public Service, Lay 1958*
Commonwealth Public Service - Statistics of 
Permanent Staff and establishment - All 
Divisions, as at 30th June, 1957*
x The Sample purvey of the Third Division of 
The Commonwealth Public Service - 31st 
July 1956.
x Cor.rnonwea 1th Public Service Survey of
Permanent Staff and ms tab lishment, 30 th 
June 1937 (published Lay, 1956) ~
* The Pattern of Recruitment of Clerks in the 
years 1948, 1951 and 1959 and their 
Pro,;-,ression in the Commonwealth Public 
Service from date of Recruitment to 1957 
(.published May, 1956; •
x Notes on Recruitment for Committee of
Inquiry into Public Service Recruitment.
x Asterisked puolications are those brought out by 
the Research Section of the Commonwealth Public 
Service Board,
Commonwealth of Australia Gazette (weekly). 
(1901-58)
Commonwealth Parliamentary Debates, (referred 
to as C.P.D. ) (1901-58)
Commonwealth Parliamentary Papers.(1901-58)
Transmitter (organ of Postal workers in the 
early years of' the century).
Federal Public Service Journal, Delbourne. 
(Monthly) Official organ of Commonwealth 
Public Service Organizations.
The new series begins from March 1922.
All our references are to the new series.
Association
Journals
Other
Official
Publications
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s t a t u t e s  C i v i l  S e r v i c e  Act 1884- 
P u b l i c  S e r v i c e  Act 1895.
" " " 1 9 0 2 .
P u b l i c  S e r v i c e  (Amendment) Act 1922.
” ” u ” 1929.
P u b l i c  S e r v i c e  Act 1902.
(a s  c o n s o l i d a t e d  and c e r t  i f  i ed ,  27 t h  May,
1955)
Crown Employees Appeal  Board  Act 1944-
P u b l i c  S e r v i c e  ( S a l a r i e s  R e d u e t io n ) A c t  1930. 
P u b l i c  S e r v i c e  ( S a l a r i e s  R e d u e t i o n ) A c t ,1931 .  
I n d u s t r i a l  A r b i t r a t i o n  (Amendment)Act,  1926.
R e g u l a t i o n s N.S.W. P u b l i c  S e r v i c e  R e g u l a t i o n s  1917* 
” w " " " 1932.
" " » t* 1938.
" h » " 1956.
( L o o s e - l e a f  volume)
Annual (N.S .W.)  P u b l i c  S e r v i c e  Board R e p o r t ,
R e p o r ts  ( 1 s t  t o  the 62nd) (The f i r s t  R e p o r t  was
p u b l i s h e d  in  1896. These a re  r e f e r r e d  to  
b r i e f l y  as N.S.W. P. S.B. R e p o r t s )
Royal
Commiss i o n  
R e p o r t s
C i v i l  S e r v i c e  E n q u i ry  Commission R e p o r t ,  1895« 
F i r s t  S e c t i o n a l  R e p o r t  of th e  R o y a l
Commission, to i n q u i r e  i n t o  the  P u b l i c  
S e r v i c e  o f  New South W ales ,  1918.
( b r i e f l y  c a l l e d  Iviason A l l a r d  r e p o r t ) .
O f f i c i a l  P u b l i c  S e r v i c e  L i s t ,  1956.
P u b l i c a t i o n s  (N.S .W.)  Government G a z e t t e  (w eek ly )
(1884-1956)
N.S.W. I n d u s t r i a l  G a z e t t e .  Vo I s  f o r  1921, 
1927 and 1939.
N.S.W. P a r l i a m e n t a r y  D e b a te s .  (1884-1956)  
( 1 s t  and 2nd s e r i e s )
N.S.W. P a r l i a m e n t a r y  p a p e r s .  (1884-1956)
A s s o c i a t i o n  Red T ap e . (Organ o f  the  N.S.W. P u b l i c ^  
J o u r n a l s  S e r v i c e  A s s o c i a t i o n ) , Sydney.  (1901- 58).
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VICTORIA
St a tute 8 An Act to regulate the Civil Service 1862. 
Public Service Act 1883.
" " " 1890.
" " ” 1893.Public Service Retrenchment Act 1896.
Public Service Act 1901.
Public Service (Amendment) Act 1915« 
h " " ,r 1919.
Public Service Act 1928.
Public Service Payments Reduction Act 1930. 
Financial Emergency Act 1931.
" ” " 1934.Public Service Act 1940.
" ” " 1946.
" ” " 1946 - 58.
Discharged Servicemen’s Preference Act 1943.
Regulations
Annual
Reports Vic. public
Public Service Regulations 1889.(published 
in the Vie. Government Gazette 31 Dec.1889).
Public Service Regulations 1909.
" " ” 1915.
" ” " 1922.
" " , " 1931.
Public Service (Public Service Board)
Regulations, 1954. (published in the Vic. Government Gazette, 28 January, 1954).
Public Service (public Service Board)
Regulations, 1958. (published in the Vic. 
Government Gazette, 9 July, 1958).
Service Board Reports (referred to simply as 
V.P. S. Reports with the year of publication 
with the word Report.)
.'\oyal Report of the Royal Commission on the Civil
commission Service of the colony of Victoria, 1859. 
Reports (briefly referred to as the Victorian Civil
Service Commission Report).
Progress Report of the Royal Commission to 
inquire into the working of Public 
Departments, 1916.
Final Report of the Royal Commission to 
inquire into the working of Public 
Departments, 1917. .(referred to briefly as 
Vic. Royal Commission Report, 1917).
Report of J. W. Ross, Esq., who was appointed as 
Board of Enquiry to inquire into the methods 
in the Public Service, 192 7. (Briefly 
referred to as the Ross Report).
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0 ther Public Service List, 1958.
01:fici al Victorian Government Gazette (1888-1958).
Publications Victorian Parliamentary Debates (1888-1958).
Victorian Parliamentary Papers (1888-1958).
Association Public Service Journal of Victoria.
Journals {l9U0 to 1958)
Besides these official reports and publications a 
number of roneoed pamphlets and papers used in the 
Commonweal th service and N. S . ,V. Service as training 
documents were also consulted. All the official 
reports and other publications listed are published 
by the respective Government Printers at the respective 
Capital Cities. All of them are available separately 
in the libraries of the respective Public Service 
Boards. They can also be referred to in the 
Parliamentary Papers of the respective Governments 
for the year given. The Newspaper files consulted 
were those of the Age and Argus, Mel bourne and 
Sydney Morning Herald. Sydney.
A printed note circulated by the Victorian 
Ministry among members of Parliament in support of 
their Public Service Bill of 1893 is not found among 
Parliamentary Papers but a copy is available at the 
Victorian Public Service Board's library.
The Year Books published by the Commonwealth 
Government and the Governments of Victoria and 
New South Wales were useful in many respects. The 
mwGalth&Argus Law Reports were consulted for a few relevant 
cases.
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The following periodicals were also generally
consulted.
Administrative Science Quarterly. Ithaca, 
hew York.
N ew Zealand Journal of Public Administration, 
Wellington.
Revue Internationale des Sciences 
Administratives t Brussels.
iv iiscellaneous
Gogol’s three works namely, The Government 
Inspector (play), Dead Souls (novel) and The~~ 
Cloak (short story) provided some food for thought 
as did C.P. Snow’s Home Comings and Anthony 
Trollope’s Three Clerks.
Some Criticisms of the Commonwealth Public Service Board
The Commonwealth Public Service Board, while generally 
appreciative of the thesis, took exception to some of the 
criticisms in part III of it with regard to their policy or 
inaction in various fields.
In general they felt that this writer has not appreciated 
the need for the Board (a) to hasten slowly as regards many 
desirable changes (b) to educate both service and public opinion 
in these matters and (c) to keep Public Service Legislation out 
of range of Party Politics by means of (a) and (b); enough credit 
was not given to the Board's efforts as regards (b) through 
the training classes for supervisors in the service; the writer, 
relying too much on written files has not taken full account of 
attitudes and atmosphere which are hard to define on paper.
In fact, the Board had unobtrusively taken an<§ initiative in 
many things such as Staff Reporting and they had urged on the 
Cabinet the appointment of the Boyer Recruitment Committee - 
mainly to prepare public opinion for desirable changes in 
recruitment policies. In particular, the writer’s criticisms 
of the Board’s action or inaction in the following cases did not 
take all the Board's difficulties into account.
(i) Considerable criticism is made of the Board's 
failure in the classification negotiation of 1953-4 
with the associations (pp. 337-8). The Board pointed 
out that (a) the approach of the associations was not 
genuine and that they were interested only in increased 
remuneration and not classification reform; (b) that 
the Board were not the sole nor final authority in 
classification matters, while the Public Service 
Arbitrator was acting as a court of first instance 
as regards salary classification; that (c) they could 
not proceed with the simplified classification formula 
after the 1954 awafd had nearly doubled the cost of
2.
its implementation (against a political background 
seeking reduction in Public Service costs); and 
(d) that they were always trying to condition service 
executives towards a move for simplified classification.
(ii) The Board have for a long time urged the greater 
need for managers in the service particularly in view 
of new and widening tasks. In this as in other 
matters, the Board have tried slowly to educate 
supervisors on the changing needs of the service and 
also pressed for the appointment of the Boyer Recruitment 
Committee to crystallise the issues and to draw the 
attention of the politicians and the public.
(iii) Similarly in the matter of staff reporting, 
while the Board have their reservations about the use of 
standard forms, and particularly numerical ratings which 
may receive dangerous sanctity, they urged departments 
to adopt some form of reporting and use^training classes 
to create enthusiasm for it.
(iv) In these cases and in general, charges have been 
levelled against the Board of inaction, apathy and giving 
up of some of the co-ordinating functions. The Board 
have in practice to reconcile their own co-ordinating 
and supervisory functions under section 17 of the Act, 
with the Departmental Head’s responsibility for running 
his department under section 25 of the C.P.S. Act so that 
their co-ordinating has to be carried on unobtrusively.
This was the method followed with respect to the 
introduction of 0 & M in departments, staff reporting, 
classification negotiations and new concepts of managing 
ability. Most of the Board's work in this respect consists 
in attitude conditioning, indirect persuasion etc., carried
on silently and not written about. Again^much of 
their desirable co-ordination or initiating work cannot 
be undertaken for want of staff.
The Writer’s Renlv
Part of the writer's strong criticism or at least, 
the tone of it was almost unintentional and incidental.
For ex-mple the word apathy was not certainly used by him 
in the sense of mental indolence (as the Board infers and 
properly objects to) but rather in the sense of want of 
enthusiasm. Secondly, the writer, being basically in 
favour of more powers for, and more co-ordination by, a 
central personnel agency - was rather inclined to be harsher 
than need be in his criticisms when co-ordination and 
initiative were not apparent. These criticisms would be 
suitably modified in revision and publication.
But he was not relying solely or largely on files, 
confidential and otherv/ise. He was quite aware of the 
atmosphere and background mentioned by the Board and the 
Board's anxiety to modify it before attempting changes.
But he did not attach as much importance to this factor 
as the Board would. Maybe because, being temperamentally in 
favour of cert in things he was more inclined to equate 
caution with lack of enthusiasm. But his general attitude 
flowed from his viev/s regarding the position of the academic 
research-worker in Public Administration vis a vis the 
Administrator himself.
He takes much the same position as The Times did 
in its famous historic editorial in reply to Prime Minister 
Lord Derby's statement that as the Press aspires to share 
power with the statesmen it must also share their 
responsibilities. The Times' reply (to sum it up briefly) 
was that the functions of the Press and Statesmen were
4.
divergent and often antagonistic; the duty of the 
Press was to publish all the news and make its criticism 
irrespective of its impact on the statesmen: and it was
none of its business to share the statesman's responsibilities. 
Similarly, the academic research-worker, while making every 
attempt to be fair, should not be weighed down by the 
difficulties and responsibilities of the actual administrator 
in making his criticisms; if he should, they become pale 
duplicates of intelligent departmental discussion without 
its virtues and at the same time lose all the punch and 
point that flov; from an academic's position - free from the 
thraldom of immediate administrative needs. In the long run 
it is better for both the administrator and the academic 
if each sticks to his separate role. This writer is glad 
that this position obtains almost instinctively in the 
Australian Public Services.
He has nothing but unstinted praise for the 
generosity of the Commonwealth Public Service Board in 
letting him gather information from all possible sources, 
their most careful consideration of his criticisms and 
their detailed reply. He wishes and prays that this 
generosity would become a permanent feature of Australian 
Public Service Boards in spite of some irritations and 
that this would lead to research of high quality 
strengthening the hands of administrators.
